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ABSTRACT 
The past decade has seen an increasing desire to extend democratic participation in 
the organisation of society in many spheres, as evidenced in notions of community 
empowerment and of worker empowerment. Traditionally, within sociology, 
democratisation initiatives in the workplace have been viewed as exemplars of 
capital's attempt to maximise labour's exploitation. In that framework cyclical 
resurgences of participatory schemes are viewed as the latest managerial fad. 
One reason sociology has not explored alternative explanations of these initiatives 
is perhaps due to Weber's contention that bureaucratic administration is not 
receptive to democratic principles of participation. Unfortunately, Weber did not 
offer a full explanation of why this might be so and his dictum appears to have 
been accepted without question. 
In 1987 the Australian Industrial Relations Commission agreed to the introduction 
of award restructuring to improve Australian enterprise. With award restructuring 
came a precedent for worker participation in decisions affecting the way work 
should be performed. The adoption of the structural efficiency principle and the 
enterprise bargaining principle by employer and employee ostensibly paved the 
way for greater worker involvement, even empowerment. Given that this is an 
initiative geared towards the democratisation of the workplace such a transition 
should, according to Weber's conjecture, be impossible. If successful, conceptions 
of power enshrined in the formal administration of work, which we call 
bureaucracy, need redefinition. 
To investigate this issue I examined the implementation of the structural efficiency 
agenda in two departments of the Queensland Public Service. In so doing it 
became evident that the values underpinning power relations in the bureaucracy 
appear to be the stumbling block which support Weber's conjecture. Changing the 
social processes and structure of power in the workplace to facilitate 
empowerment requires a value shift of immense order: at the macro level, rather 
than the micro level of organisational change. 
The approaches to organisational change through manipulation of organisational 
culture are simplistic in that they do not recognise the intractable nature of 
personal values or the psycho-social dynamics through which they are developed. 
The control perspective favoured within critical sociology can also be viewed as 
simplistic as it assumes, as do most politicians, that people are not aware of what 
is going on around them. If false consciousness was simply the case we would not 
see the continuing efforts to extend democratic rights to all spheres of life. This 
thesis reflects critically on the meaning of participation at work in order to 
unmask the values that impede change. It is hoped that in the process we will be 
able to enhance attempts to democratise our society. 
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You can interpret history whatever way 
you like. You can interpret historical 
facts any way you like, providing you 
are not selective about the facts (Laws 1994, 
p261). 
Remember, public ignorance is 
government's best friend (Laws 1994, pi77) 
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CHAPTER 1 PARTNERS IN THE DANCE OF WORKPLACE 
REFORM: BUREAUCRACY & INDUSTRIAL 
DEMOCRACY 
This introductory chapter outhnes the argument which inspired this thesis and the 
rationale for the study. In summary, I argue that a particular form of labour relations 
has been pursued in order to secure a solution to the problems facing capitalist 
production. In the pursuit of that form of labour relations the traditional power 
relations inherent in bureaucratically administered organisations are being challenged 
by tenets of industrial democracy. My central thesis is that this attempt is likely to be 
unsuccessful, unless a significant attitudinal shift can be engineered. The aim of this 
research is to identify factors which may enhance or constrain that shift. 
This thesis explores the relationship between the theory and practice of labour 
relations in Australia through an examination of the implementation of one element 
of the national workplace reform agenda. The national workplace reform agenda has 
been the focus of industrial relations in Australia since 1987. In this chapter I first 
outline the context of the development of this agenda in relation to both the global 
economic situation and Australia's own situation. I demonstrate how the state has 
played a significant role in securing agreement and providing support to facilitate the 
implementation of workplace reform, focussing particularly on the role played by the 
Australian Industrial Relafions Commission (AIRC). I then show how the workplace 
reform agenda has implications for the tradition of power relations in the workplace. 
I suggest that cultural change of this nature may face a greater hurdle than anticipated 
as a consequence of inherent features of bureaucracy and the value systems that this 
organisational structure creates. My discussion then turns to the similarities between 
the current workplace reform agenda and the cyclical nature of industrial democracy 
initiatives, which leads to an explication of the research questions for this thesis. In 
this thesis I seek to answer the question: 
Can the power relation between capital and labour in a "bureaucracy" be 
reconciled with that required for "industrial democracy"? 
Phd Thesis 
Debbie Kellie 
University of Queensland Page 1 
Structural Efficiency in the Queensland Public Sgrvigg 
I conclude the chapter with an overview of the specific element of the workplace 
reform program under review and the methodology through which I attempt to 
secure answers to the research question. 
1.1 Labour Relations, Efficiency & Economic Growth 
Capitalist industrial organisation across the world has been based on striving to 
achieve efficiency: commonly defined as the capacity to produce the highest output 
of goods and services with the lowest input of capital and labour resources to 
maximise the return on investment. Expressed in terms of resource manipulation, 
efficiency would seem easily attainable. But one of the resources in the equation, 
labour, is in fact comprised of people who have the capacity to be autonomous: free-
thinking and free-acting. In order to achieve the desired degree of efficiency and 
profitability the labour resource has to be managed. 
Prieto recently observed that there has been considerable diversity in 'methods of 
manpower or personnel management in every historical moment', but that: 
in periods of deep crisis in profits and of restructuring ... attention is focussed on 
personnel or labour force management in the hope of fmding 'solutions' to 'problems' 
which have consistently limited the rational pursuit of profits (1993, p627). 
In Australia at least, attention has once again been focussed on the people side of the 
efficiency equation in an effort to surmount what has been perceived as a worldwide 
crisis in profits. The present crisis has prevailed worldwide over the last decade. 
Kanter (1990, p22), one of America's gurus of management, contends that the decade 
of the 1980s was characterised by numerous contradictory forces of opportunity and 
constraint. She says of the American context that: 
there have been images of two diflercnt Americas side by side: one an entrepreneurial 
Amenca creatmgjobs and wealth more cflectively than any other nation on earth, the 
other a moribund and demoralized America losing manufacturing jobs, slipping in 
productivity growth, and declining in overall real dollar family income (1990, p23). 
Phd Thesis 
Debbie Kellie 
University of Queensland Page 2 
Partners in the Dance 
In their study of the global situation Limerick & Cunnington (1993) highlight the 
impact of the 1982 recession and the stock market collapse as indicators of the crisis 
in profits. They point to the 1980s as a 'period of turmoil' (1993, p.ix) and an 'era 
of discontinuity' (1993, p3) in which: 
the rates of change and the complexity of the interactions of those caught in the change 
rose sharply and combined to challenge managerial creativity and innovative 
capacities (1993, p.ix). 
The economic situation of Australia, as indicated by labour productivity and profit 
share, demonstrated that it was not immune from this worldwide crisis. The 'profit 
share' or profit performance of Australian industry, although perceived in the mid 
eighties to be on the road to recovery, was surrounded by ambiguous evidence 'as 
to whether the profitability levels of the late 1960s and the early 1970s [had] been 
regained' (AIRC H4000, p50). Table 1.1 demonstrates that labour productivity 
growth had also slowed post 1973, and was distinctly less than other member nations 
of the Organisation for Economic Cooperation and Development (OECD). As one 
submission to the Australian Industrial Relations Commission (AIRC) suggested 
'Australia's productivity performance has been deplorable' (AIRC Print J7400, pi 1). 
Table 1.1 Comparative Labour Productivity Growth: Australia and other OECD 
nations 
Labour Productivity 
Australia % growth per year 
OECD Average growth per year 
Australia's rank 
Pre 1973 
2.9 
4.2 
18 
1973 - 1979 
1.8 
1.6 
15.5 
1979 - 1986 
1.1 
1.4 
15.5 
Source: AIRC, Prmt H4000, 1988, Adapted from Table 5, p50 
Figures for the current account deficit displayed a similarly bleak picture, as presented 
in Table 1.2: 
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Table 1.2 Australia's Current Account Deficit 
1980-81 
1981 -82 
1982-83 
1983-84 
1984-85 
1985-86 
1986-87 
Deficit as % of 
GDP 
4.0 
5.9 
4.0 
3.8 
5.2 
6.2 
5.2 
Net external debt 
at end of period as 
% of GDP 
6.1 
10.5 
13.5 
15.5 
23.8 
31.5 
31.5 
Interest payments 
as % of GDP 
4.2 
6.7 
9.2 
10.3 
12.7 
16.5 
18.1 
Source: AIRC Print H4000, 1988, Table 6, p52 
The symptoms portrayed a picture of Australia as a nation in a crisis of profits and 
in need of restitutive action, which took the form of "restructuring". 
A great deal of rhetoric has developed in contemporary managerial discourse about 
how best to survive the crisis, rhetoric which has demonstrated some remarkable 
consistency. That consistency is in line with Weber's suggestion that in times of crisis 
we might see more sway given to '"democratizing" developments' (1968a, p986) in 
society. 
Managerial discourse of the late 1980s and early 1990s has suggested a 
democratizing development in the form of a more participative approach to the 
organisation of work, backing Prieto's assertion that in times of difficulty managerial 
discourse focuses on the people side of the profit equation. Limerick & Cunnington 
attribute the democratizing trend to the growing role of people power (1993, p3). 
Kanter asserts that corporate giants need to learn to dance, 'forming closer 
partnerships with employees and customers than was typical in the traditional 
corporate bureaucracy' (1990, p20). The assumption is that co-operation will be 
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more forthcoming in these closer partnerships. This assumption is founded in research 
both here and overseas that 'indicated a desire amongst many employees ... for 
greater influence over decisions affecting their day-to-day work life' (Australia: 
National Employee Participation Steering Committee 1979, p3). The consequence of 
this cooperative ethos is assumed to be that employees will willingly apply their 
minds, hearts and souls to the production process, thereby improving efficiency and 
hence profitability. In short, capital is embracing elements of industrial democracy in 
order to secure its goals, presenting two rather strange partners for this new dance: 
bureaucracy and industrial democracy. 
As Walker notes the: 
persistence of interest in and debate on industrial democracy for over a hundred years 
suggests that there are certain basic human problems of industrial organisation for 
which various concepts of industrial democracy are seen as a solution (in Pritchard, 
1976, pi7). 
Vroom and Jago (1988, p7) further suggest that these human problems have been an 
'ageless issue' citing examples of concern in this arena back to St Benedict and 
Machiavelli. Involving people in decisions which are likely to impact on them makes 
sound common sense. Industrial democracy suggests that involving people in 
decisions about the organisation of the productive process is similarly common sense. 
Industrial democracy has been seen as a solution to the problems of reinvigorating the 
efficiency equation, both internationally and in Australia. 
The Australian state has historically had a distinctive relationship to the national 
economy (Pusey 1988, p32) with direct involvement in issues affecting capital and 
labour. State intervention was initially far more visible in Australia than other OECD 
nations, resulting in the description of the nation as a social laboratory inspired by a 
principle of'colonial socialism' (Stewart 1994, pi 82). Despite losing this tribute in 
recent times, the current crisis of productivity and profitability has seen the state 
become actively involved again. That involvement has generated what the 
Government assert is 'some of the most advanced social legislation in the world' 
(Australia: Parliament 1994, Vol 1, p30). This advanced social legislation is reflected 
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in Australia's reinvigoration of the efficiency equation. This reinvigoration has been 
approached in a unique way — through a widespread democratizing development, 
with legislative support through the industrial relations system, based on a concept 
euphemistically entitled Structural Efficiency. The following components of the 
efficiency equation have been proposed by the state: 
Better management, greater national commitment to research and development, a 
more highly trained labour force, fewer restrictive practices and the removal of 
institutional barriers to efficiency (AIRC Print H4000, p50). 
In effect the government has generated a social policy which, as one of my 
respondents phrased it, not only: 
focused the wages system on productivity ...in addition to that you're also saying, well 
we'll focus the remuneration system on organisational change as well (p=ml7/2). 
The main element of organisational change implicit in the government's reform 
agenda is a strong notion of industrial democracy. Within the structural efficiency 
principle this is realised through a process of participative job redesign aimed at 
changing the "structure" of the way work tasks are organised. The change in structure 
that is sought through the reform agenda is from a situation in which management 
determine the one best way to organise work, to one in which workers become 
involved in determining the most efficient way to organise work tasks. A latent 
consequence of this process is that the nature of the structure of power relations at 
work is challenged. 
The assumption behind the contemporary managerial discourse underiying the state's 
agenda is that this participation in job redesign will secure the 'active engagement of 
the self-ftilfiUing impulses of all the organization's members' (DuGay & Salaman 
1992, p624). In so doing, an environment in which the 'greatest possible realization 
of the intrinsic abilities of individuals at work' will be created, generating an 
atmosphere which will lead to the 'optimum productivity and profitability of the 
corporation' (DuGay & Salaman 1992, p624). In effect Australia is in the grip of a 
"social experiment". 
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This experiment is an attempt to secure increased productivity through organisational 
change, enforced by the wage determination system. The aim of the organisational 
change is to introduce employee participation into Australian enterprises. This thesis 
seeks to examine this attempt to change the power dynamic in the workplace through 
this structural shift in wage policy. Just how this structural shift in wages policy was 
derived is the subject of the next section. 
1.1.1 The Formal Context of Workplace Reform in Australian Industrial Relations 
Australia has had a unique framework for wage determination which stems back to 
section 51 of the Constitution. The main efffect of s51 was to prevent federal 
parliament legislating directly to control working conditions and wages (AIR, 1992b). 
At the end of 1904 the Conciliation and Arbitration Act (Commonwealth) was 
proclaimed, establishing the mechanism and processes through which industrial 
relations power was to be exercised. This Act created the Commonwealth Court of 
Conciliation and Arbitration — 'a legal mechanism for resolving disputes and 
establishing minimum rates of pay and conditions of employment for employees' (AIR 
1992a, p5). When the Industrial Relations Act 1988 was proclaimed it repealed the 
1904 Act and changed the name of Conciliation and Arbitration Court to the 
Australian Industrial Relations Commission. 
The Australian industrial relations framework as enshrined in the 1988 Act included 
the objectives of promoting industrial harmony and cooperation and 'encouraging 
the democratic control of organisations and the participation by their members in the 
affairs of the organisation' (AIR 1992b, p5). This idea of democratic control applied 
specifically to worker organisations or unions. It appears now to have been extended 
beyond the original intent. 
One of the main roles of the Australian Industrial Relations Commission (and its 
predecessor) is to guide the wages system and review minimum rates of pay through 
National Wage Cases. Since 1975 this guidance has been offered in the form of 
formal wage fixing principles (AIRC Print K9700, p5). The original principles created 
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a centralised system of wage fixation based on indexation. This system operated from 
1975 to 1981, when it was abandoned as a consequence of a loss of commitment by 
the various parties. In 1983 principles for wage fixation based on movements in the 
consumer price index were introduced, and operated unfil 1986. In 1986 the first 
murmurs of a move to an enterprise based wages system were formally mooted by the 
Business Council of Australia (BCA), partly as a response to the crisis of profits 
discussed earlier. The Business Council of Australia viewed an enterprise focus for 
wage determination as a preferable option for helping capital to control wage costs 
and thereby improve profits. The suggestion was rejected by the Commission, and the 
centralised system of wage fixation was retained. However, concerns with the gravity 
of the crisis in Australia's economy prompted a focus on efficiency as the basis to 
wage fixation, in the hope of generating significant workplace reform to enhance 
Australia's economic situation. 
Since 1987 the Australian Industrial Relations Commission has fully endorsed the 
object of efficiency, in the determination of its "Restructuring and Efficiency", 
"Structural Efficiency", "Enterprise Bargaining" and "Enterprise Awards" principles. 
The common intent of these principles has been that parties seeking an increase in 
wages must demonstrate compliance with the "wider agenda" of efficiency, an agenda 
which embraces DuGay & Salaman's vision of co-operative work organisation cited 
earlier. The aim of this wider agenda is 'to encourage the formation of work patterns 
and arrangements to make for greater flexibility of labour' (Macken 1989, p24) 
within a co-operative and democratic framework. The new ethos has led one 
commentator to suggest that '[t]his is truly the "Age of Democracy'" arguing that 
the claims of the citizenship principle have made some headway into the industrial 
sphere (Mathews 1989, p2, p5), Isaac contends that the agenda of the workplace 
reform principles is 'an ambitious program' that has never before been approached 
in such 'a systematic way and on such a scale' (1989, p8). This ambitious program 
with a wide agenda came into everyday pariance in 1988 under the sobriquet of 
award restructuring, to be replaced in 1992 with enterprise bargaining. 
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The genesis of this workplace reform agenda has an extensive history. In 1987 the 
National Wage Case decision created a new principle for wage fixation known as 
"The Restructuring and Efficiency Principle". This principle became known as the 
two-tier system. It was the Australian Industrial Relations Commission's response to 
the declaration of purpose made in 1986 by the main actors on the wage case 
negofiations: the Australian Council of Trade Unions (ACTU), the Confederation of 
Australian Industry (CAI) and the Business Council of Australia. In their joint 
statement they acknowledged the need for cooperation between work force and 
management in order to move Australian industry out of its malaise. They said: 
the question is not the need for change, but the process by which we achieve that 
change. The objective is to achieve change through cooperation and consultation, not 
confrontation, and to increase the prospect of meaningful and satisiying work and the 
fuller realisation of human potential (AIRC Print H4000, p5). 
The Australian Industrial Relations Commission were swayed by the emphasis on 
cooperation and consultation and determined to give it 'expression by the 
introducfion of a new [wage fixation] principle' (AIRC Print G6800, pl2). The 1987 
Wage Case outlined the Restructuring and Efficiency principle as an exercise in 
which: 
increases in rates of pay or improvements in conditions of employment may be 
justified as a result of measures implemented to improve efficiency in both the public 
and private sectors (AIRC Print G6800, p36). 
Changes to work and management practices within a cooperative framework were 
seen as integral to the restructuring and efficiency exercise. In their 1988 decision the 
Commissioners noted that some of the parties were inadequate for the task of 
developing a positive approach to the exercise (AIRC Print H4000, p5). It could be 
construed from Commission statements in July 1988 that the inadequate parties were 
contained within the trade union movement. As they said: 
the present campaign [of industrial action] must raise very real doubts about the trade 
union movement's bona fides in its stated commitment to a centralised and stable 
system of industrial relations. It cannot have it both ways (AIRC Print H4000, pi 9). 
Yet, despite this there was widespread support for the endeavour to create a more 
cooperative atmosphere for industrial relations. 
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In the 1988 decision the restructuring and efficiency principle was reaffirmed, 
reshaped and renamed to become "The Structural Efficiency Principle". At the time 
of writing, in all subsequent annual wage case decisions the structural efficiency 
principle has been reaffirmed. The gestation period of the structural efficiency 
principle alone was substantial, taking a fiill year to determine: 
[t]he August 1988 decision (Print H4000) introduced the Structural Efficiency 
Principle, the February Review (May) 1989 (Print H8200) defmed its terms, and the 
August 1989 decision [AIRC Print H9100] set the framework for implementing the 
process of award reform and modernization (Timo 1989, p402). 
The structural efficiency principle provided that: 
increases in wages ... shall be justified if the union(s) party to an award formally 
agi-ee(s) to cooperate positively in a fundamental review of that award with a view to 
implementing measures to improve the efficiency of industry and provide workers 
with access to more varied, fulfilling and better paid jobs (AIRC Print H4000, pi 1). 
On the basis of their agreement to cooperate wage increases were granted, but the 
interpretation of the principle was left to representative bodies of employers and 
employees. This was a point of some concern in the 1989 review. The outcome of the 
review was a statement of purpose for the structural efficiency principle. The 
Australian Industrial Relations Commission said that the structural efficiency principle 
was designed to 'modernise awards in the interests of both employees and employers 
and in the interests of the Australian community' (AIRC Print H8200, p7). The 
Commission re-emphasised the need and the general consensus evident for a 
cooperative approach and a 'joint examination of the needs of industry, industry 
sector, or enterprise concerned to identify the measures' (AIRC Print H8200, plO). 
The 1989 Wage Case reaffirmed the purpose of the structural efficiency principle and 
provided the more detailed framework to which Timo (above) refers. In particular, 
it provided more detail in relation to the issue of actually implementing measures 
which related to enhancing flexibility and efficiency, offering eleven specific points 
of discussion. The last of these refers to 'developing appropriate consuUative 
procedures to deal with the day to day matters of concern to employers and workers' 
(AIRC Print H8200, plO). The effect of the 1989 wage case was a focus on the 
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actual implementation of changes developed cooperatively. The Commissioners 
suggested that the implementation of the structural efficiency principle offered an 
opportunity for the parties to demonstrate 'the maturity required to overcome the 
wage instabilities with which the community [was] only too familiar' (AIRC Print 
H9100, pl4). Throughout the deliberations there was a sense of an appeal to a "moral 
obligation" for workers and management to cooperate in the reform agenda for the 
greater good of Australian society. 
The Nafional Wage Case decision of 1991 fiirther reaffirmed this moral obligation in 
its continuing support for the principle. It also delineated a significant and important 
change in its thrust. This change may in part have been attributable to a worsening in 
the crisis of profitability', with Australia formally recognising a problem which (the 
then Treasurer) Paul Keating much later dubbed 'the recession we had to have'. The 
recession was severe in its impact on all economic indicators. In some circles the 
recession was attributed to the poor response to the structural efficiency principle in 
terms of its actual implementation at the workplace (AIRC Print J7400, p37). As the 
Commission stated, award restructuring at the state and federal level was not 
sufficient to generate the fiandamental intention of the structural efficiency principle. 
Changes to awards were merely facilitative: 'that change must be applied ... at the 
workplace level in order to achieve real gain' (AIRC Print J7400, p23). Hence, a new 
focus on continued and accelerated change at the workplace or "enterprise" level. 
Despite pressure from various groups, including the Australian Council of Trades' 
Unions (AIRC Print J7400, p 22), to move to enterprise-level bargaining, the April 
1991 Wage Case demonstrated that the Australian Industrial Relations Commission 
were dis-inclined to endorse such a move. Instead it retained the structural efficiency 
principle as the foundation, but moved the focus from award level change to 
workplace change. In essence, justification for wage increases from April 1991 
required the actual implementation of changes at the workplace (AIRC Print J7400, 
' The OECD suggest that the recession started 'mid-1990' and was finished by 'mid-1991'. (OECD 
1991,pl02/3. 
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p 36). This is a significant issue addressed later in the empirical analysis. The 
principles determined in this wage case offered a more detailed and structured 
approach to facilitate the implementation of the structural efficiency principle at the 
workplace level. Specifically it outlined that parties seeking increases in wages must 
satisfy the Commission that: 
parties to an award have examined or are examining both award and non-award 
matters to test whether work classifications and basic work patterns and arrangements 
are appropriate ...(AIRC Print J7400, p64). 
Although the Commission was not satisfied that their concerns about a move to full 
enterprise based negotiations had been allayed (AIRC Print K0300, p3), they 
conceded to mounting pressure from the parties. As they said: 
[t]he submissions again revealed a diversity of opinions and a failure to confront 
practical problems. Despite this, the parties and interveners once more press us to 
move toward a more devolved system. ... There is little prospect, it would seem, that 
ftirther postponement will lead to more fiilly developed proposals or to the resolution 
of points of disagreement (AIRC Print K0300, p3). 
Thus was the "Enterprise Bargaining" principle introduced in the October 1991 Wage 
Case. Structural efficiency was retained, but the new principle provided the 
opportunity for additional increases in wages "based on the actual implementation of 
efficiency measures to effect real gains in productivity" negotiated between 
management and workers. The enterprise bargaining principle allowed for consent 
agreements to be ratified under section 112 and 115 of the Industrial Relations Act 
1988. 
The application of these two different sections, coupled with government reform of 
the industrial relations legislation in 1992 caused a degree of consternation. The 
Australian Industrial Relations Commission decision had determined that efficiency 
and productivity were to be the basis of enterprise agreements. Reform to the Act 
removed this requirement, introducing a significant contradiction to the wage fixation 
principles. This led to a review of the wage fixation principles in 1993. The intent of 
the review was to examine the incongruities introduced by the Industrial Relations 
Amendment Act. The outcome of the review saw the birth of the "Enterprise Awards" 
Phd Thesis 
Debbie Kellie 
University of Queensland p 
Partners in the Dance 
principle. This principle again ensured that efficiency remained a cornerstone of wage 
determination through enterprise agreements: 
A consent award may be made to reflect an enterprise agreement between parties 
bound by an award, subject to the following: (a) the proposed award is consistent with 
the continuing implementation at enterprise level of the structural efficiency principle 
(ie: ensuring existing structures are relevant to modem competitive requirements of 
industry and are in the best interests of both the employers and employees), including 
the consideration of a broad agenda.... (AIRC Print K9700, p35). 
The 1993 review of wages principles returned the focus to the Commission's very 
direct emphasis on a cooperative and consultative approach between management 
and workers in regard to workplace reform designed to engineer efficiency and 
productivity. The Industrial Relations Reform Act 1993 consolidated the 
Commission's decision, enshrining in legislation productivity based wage bargaining 
as 'the primary focus for wage fixing and as a vital catalyst for workplace reform' 
(Australia: Parliament 1994, Vol 2, p 25). 
In terms of scale, the workplace reform principles apply across all industries with 
federal award coverage and, subsequent to its adoption by state industrial 
commissions, across all industries to which state awards apply. In effect, embracing 
the workplace reform principles has given rise to the largest, and longest, national 
efficiency drive, certainly within Australia and probably within the Western world. 
Efficiency is officially a national goal. However, as a goal it can be fraught with 
difficulties, as Tawney (1938) notes: 
[ejconomic efficiency is a necessary element in the life of any sane and vigorous 
society, and only the incorrigible sentimentalist will depreciate its significance. But to 
convert efficiency from an instrument into a primary object is to destroy efficiency 
itself. For the condition of effective action in a complex civilization is co-operation. 
And the condition of co-operation is agreement, both as to the ends of which effort 
should be applied, and the criteria by which its success is to be judged... (cited in Isaac 
1989, pi5). 
The tradition of the capital-labour interface in work organisation in Australian society 
has historically been adversarial, not co-operative. Prior to the restructuring and 
efficiency principle the conventional wisdom in the Australian workplace, as in other 
Western capitalist countries, has been that striving to find new ways to achieve 
efficiency has been the prerogative of management. The workplace reform agenda 
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presents a somewhat paradoxical situation: the imposition through legislation of a 
new consultative and co-operative workplace ethic into an environment where both 
parties have entrenched notions of roles and responsibilities that are the complete 
antithesis of the new order. 
That '[tjhere is no limitation on the agenda available for structural efficiency 
exercises' (AIRC Print J7400, p23) has been emphasised in all decisions since the 
introduction of the principle. Everything which might enhance productivity is up for 
discussion with a particular focus on work practices. As the content is so wide the 
Commission has provided minimal guidelines as to the process by which such 
discussions might best be achieved. Specifically, it requires that a consultative 
mechanism be established in all enterprises 'appropriate to their size, structure and 
needs for consuhation and negotiation on matters affecting their efficiency and 
productivity' (AIRC Print J7400, p65). As can be seen, putting in place the new 
principles of the workplace reform agenda requires the creation of an atmosphere 
which fulfils Tawney's twin conditions of co-operation and agreement. These 
conditions have been articulated in submissions to the Australian Industrial Relations 
Commission by the Federal Government, the Australian Council of Trades' Unions, 
the Metal Trades Industry Association (MTIA) and by the Commissioners 
themselves. In summary, there is a recognition of the need for a 'whole new 
management and workplace culture' of cooperation and agreement (AIRC Print 
J7400, p37). 
Albeit that he was writing over 50 years ago, Tawney appears to contend that such 
an atmosphere is not probable in capitalist society. In its April 1991 decision, the 
Australian Industrial Relations Commission questioned the parties in relation to the 
existence of such a receptive culture (AIRC Print J7400, p37). The Commissioners 
doubted that this new culture existed and were supported quite bluntly by the Metal 
Trades Industry Association: 
MTIA does not believe that a receptive environment exists for a system of enterprise 
bargaining... The Commonwealth is right. A whole new management and workplace 
culture is required. But it does not exist (AIRC Print J7400, p38). 
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The Commissioners suggested that the parties lacked the maturity to proceed into 
enterprise bargaining, and asserted that the apparent consensus was superficial (AIRC 
Print J7400, p38). As already noted, their concerns in this area had not been allayed 
by the time enterprise bargaining was officially introduced. The incongruity of 
pursuing this reform agenda in an unprepared and unwelcoming culture creates a few 
problems and concerns for 'genuine workplace reform' (Morris 1989, p6) across all 
industries. 
Although ostensibly a "simple" policy shift, what is at issue here is a cultural change 
on a grand scale, challenging long held and thus entrenched values on the part of 
capital and labour. In effect, it is changing the way we "do" industrial relations. Timo 
argues that the fundamental impact of the workplace reform agenda is that it has 'set 
the framework for change in ... control over work' (1989, p404). He suggests that 
the structural efficiency exercise represents the potential for a new form of control 
with more devolution of authority to the worker with a concomitant increase in 
accountability, but stresses that 'controls are not simply imposed in an unproblematic 
way by management and accepted positively by workers' (Timo 1989, p411). In this 
instance, the notion of management prerogative is being challenged, to some limited 
extent, not so much by workers as by the state, in its imposition of the tenets of 
industrial democracy as presented in the workplace reform agenda. Under structural 
efficiency parties to industrial agreements are being asked to pledge themselves to 
cooperate in improving the productivity and profitability of the enterprise. 
The focus in wages policy, as reflected in national wage case decisions and wage 
fixation principles, is very much on direct cooperation and consultation between 
management and workers at the workplace. The intent of this direct participation is 
to give effect to the efficiency and productivity objectives of the workplace reform 
agenda. The potential pay off from this participation is a limited gain for the 
individual worker, a limited cumulative gain for society and a substantial gain for 
capital. 
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The Government asserts that there are now nearly 2460 enterprise agreements, 
covering almost 1.3 million employees. Almost 50% of these agreements cover public 
sector employees.^ The agreements include such measures as: 
flexible working hours, job redesign, multiskillmg, new classification structures, 
reduced demarcations, team work, benchmarking for international best practice, 
quality assurance systems, consultative arrangements and special provisions for 
workers with family responsibilities (Ausfralia; Parliament 1994, Vol 2, p29). 
Sloan has argued however, that very little has actually been achieved through the new 
principles in terms of the pay off for society, at least in terms of the macro-level 
indicators of improved economic performance (1993, p238). What impact there has 
been is reflected in the few examples of organisations where there has been some 
transformation of the workplace culture, towards cooperation and consultation. 
It is the agenda of cultural change explicit in the wage determination policy that is of 
interest to this thesis. In particular, it is the change in the power dynamic operating 
at the workplace level implicit in the wage fixation principles which hints at structural 
change toward employee participation that provides the research focus. An ethic of 
cooperation based on the moral dimension pervades this paradigmatic shift in the 
culture of labour relations. The Federal government's policy of labour market reform^ 
seeks in part, to introduce the concept of industrial democracy, although not explicitly 
labelled as such. Key elements of the policy are designed to create the "new 
management and workplace culture" considered essential by the Australian Industrial 
Relations Commission and the Metal Trades Industry Association as mentioned in the 
1991 wage case. The policy asserts that this new culture can be achieved through an 
increase in information sharing and participative decision making. Through this 
This figure is taken from the Department of Industrial Relations' database as at August 1994 (Personal 
communication GriflFin - November 1994). 
Commonwealth submissions to the AIRC National Wage cases have built on the foundations provided 
by the labour market reform policy. The direction was first outlined in the Budget related paper no 9 
Labour Market Reform and the Industrial Relations Agenda. (Australia: Treasury 1988-89) This 
policy built on an earlier policy discussion paper Industrial Democracy and Employee Participation 
(1986). The policy discussion paper arose from the Govemment's own attempts at implementina 
industnal democracy in the Australian Public Service. 
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process of employee participation it hopes to create an attitudinal shift on the part of 
managers, supervisors, workers and trade unions (Morris 1989, pi). Although the 
policy may not specifically label its process of change as a move to industrial 
democracy it would seem a case of a "rose by any other name". It would also appear 
that the achievement of the workplace reform agenda is synonymous with the process 
of democratizing the workplace, given the consultative process through which the 
Commission has stipulated enterprises should work. Such major cultural change is not 
likely to be easy or quick," especially if the goal is lasting reform across all sectors of 
industry. This is best evidenced by the five year gestation period for the workplace 
reform agenda itself^  the start of a 'long and complex task' (Morris 1989, p2) in both 
the public and private sectors of Australian industry. 
1.1 Summary 
In this section I have demonstrated that the state has played a significant role in 
preparing the ground for workplace reform towards the development of cooperative 
practices. Two primary avenues have been utilised. First, through wages policy. The 
Australian Industrial Relations Commission's wage fixation principles over the period 
1987 - 1993 focussed on cooperation and consuhation between management and 
worker in developing measures to improve efficiency and productivity at the 
workplace level. Second, through employment legislation. The enactment of 
legislation in the industrial relations arena such as the Industrial Relations Reform Act 
1993 focussed on accelerating the spread of enterprise bargaining. The outcome of 
this state intervention has drawn attention to workplace culture as an important 
variable in reform in both private and public sector organisations. 
1.2 The Research Problem: Changing The Culture of Bureaucratic 
Administration 
Widespread cultural change, such as that envisaged by the workplace reform agenda, 
requires some considerable degree of commitment, starting with a recognition of the 
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need to change. The wages principles enshrine a social policy towards the 
institutionalising of cooperation and consultation. Kelly & Clegg comment that: 
the very existence of a social policy in this area implies there must be a high degree 
of apathy, resistance or lack of conviction within organisations otherwise there would 
be no need for action to 'steer society along the paths it would not naturally follow' 
(1982, p6, citing Lafitte 1962). 
The comment by Kelly & Clegg suggests that the commitment needed to implement 
the reform agenda may not be there. Private sector enterprises, driven by the profit 
motive — the survival imperative — are generally more accepting of change. But the 
public sector, as Macken notes: 
is traditionally more resistant to change than the private sector. It is very hard to 
convince even governments that the public sector is inefficient. The "Yes Minister" 
principle is generally accepted by governments of all colours so that bureaucratic 
control of the public service according to very ancient traditional principles is now so 
entrenched as to be the butt of jokes (1989, pll3). 
Whether bureaucratic administration within government has become the butt of jokes 
or not, the control relation [rejpresented in popular culture — the "Yes Minister" 
principle — expresses the classical formulation of the authority relation in 
organisations, as given to us by Weber. For Weber authority existed when 'a 
command of a definite content found obedience on the part of a specific individual' 
(in Albrow 1970, p 39). Whilst such an authority relation is prevalent in most 
bureaucratically administered organisations in both public and private sectors, it is 
within the public sector that it is most visible. The "Yes Minister" principle also 
highlights the political dimension of authority relations in the public sector. This 
dimension has an impact on the autonomy of the chief execufive officers to implement 
reform measures, given that questions of accountability and responsibility through 
Pariiament place an almost insurmountable operating tension on many participative 
practices. The "Yes Minister principle" is well and truly embedded in the structure 
and, more importantly, in the culture of public sector agencies. 
The control relation is one of authority defined by position in the administrative 
hierarchy, an authority legitimated by rules and regulations. These rules are presumed 
Phd Thesis 
Debbie Kellie 
University of Queensland Page 18 
Partners in the Dance 
to bind individual officials' actions, such that the application of equalitarian principles 
in decision-making is guaranteed. Australians place considerable trust in bureaucratic 
structures (Pusey 1988, p41) partly as a consequence of this "known" authority 
relation — it has even been suggested that 'Australians have a talent for bureaucracy' 
(Davies 1964 in Pusey 1988). The industrial democracy agenda imposed within the 
workplace reform program seeks to change the status of this authority relation. For 
bureaucratically administered organisations this would seem to be an anathema. In an 
organisation imbued with'a long standing heritage of bureaucratic administration, 
such as is represented by a public sector agency, it would seem to be heretical. Yet 
the workplace reform agenda allows no exceptions — it extends to both private and 
public sectors. 
This thesis has specifically not addressed the political dimension of relations in the 
public sector, such as the role of the Cabinet Office in setting performance 
agreements or the extent to which Ministers are directed to pursue objectives which 
may or may not be internalised. My focus for this research is on the public sector as 
representative of an organisational form: "bureaucracy", in that it typifies the 
authority relation defined by Weber. It is also a focus because government is 
Australia's major employer'*. 
State public services presently run or administer the majority of Australia's "people 
services" and essential utilities. The need for an efficient public sector is paramount. 
State public services have traditionally been formally organised as bureaucracies, as 
such have long been held to be an efficient way of organising administration (Blau 
1956; Francis & Stone 1956). The tradition of bureaucratic organisation epitomises 
the notion of management prerogative. The challenge presented under the banner of 
•* Approximately 18% of all wage and salary earners in Australia are presently employed in the state 
government sector. When federal and local government are included this increases to approximately 
26%. Australian Bureau of Statistics estimates demonstrate that as a percentage of total wage and 
salary earners this has remained virtually constant for the period 1986-1994. However, the actual 
figures since 1986 have been on a downward trend, about 2% decrease in numbers each year, perhaps 
indicating the national move towards "downsizing" in the public sector. The Queensland state 
government estimates tend to be the exception to this national trend, as we in fact saw a slight growth 
in the number of employees each year until 1993. In 1994 they joined the national trend, with a 
reduction in staff numbers. Source: ABS catalogue no 6248.0 "Employed Wage and Salary Earners: 
Australia", extrapolated from figures presented in seasonally adjusted tables for all states and territories. 
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workplace reform to this tradition is significant. Weber (1968a) highlights some of 
the difficulties that such a challenge might face: 
[o]nce it is fully established, bureaucracy is among those social structures which are 
among the hardest to destroy... and where the bureaucratization of administration has 
been completely carried through, a form of power relation is established that is 
practically unshatterable .... Af^ er all, bureaucracy strives merely to level those powers 
that stand in its way and in those areas that, in the individual case, it seeks to 
occupy...'[d]emocracy' as such is opposed to the 'rule' of bureaucracy (pp987ff). 
This thesis seeks to address the contradiction in the workplace reform policy that 
Weber's insights allude to. If the power relation required for "bureaucracy" is 
oppositional to that required for "democracy", ergo the power relation required in 
bureaucracy is oppositional to that required for "industrial democracy". 
Consequently it would seem that we have a puzzle worth sociological investigation: 
can the power relation be transformed or is it, as Weber asserts, really unshatterable?. 
This contradiction may be responsible for the cyclical nature of experimentation with 
the implementation of industrial democracy into public sector agencies, both here and 
overseas. The history of these experiments has generally been that they fall into one 
of three categories. The three categories reflect particular facets of organisation, such 
as the use of technology, aspects of health and safety or quality improvement 
processes. 
Ramsay (1977) demonstrates that the British experience with participation stems back 
to the 1860s. He details some "ancient history" noting four waves of participation 
prior to Worid War 1 (1977, p483). Of more interest to me, is his discussion of 
participation after the first Worid War, where the form of participation was more 
similar to that which has emerged within the contemporary Australian workplace 
reform agenda. Post Worid War 1, the Whitley Committee proposed the formation 
of joint councils to address the issue of labour-management cooperation. Whitley 
councils were followed by Joint Production Councils. The brief of these councils was 
to address issues of production and increased efficiency, through a process of joint 
consultation. Finally, there was a resurgence of participatory practices in the late 
1960s and early 1970s. Ramsay argues that the occurrence of participation is tied to 
crises in managerial authority. Commenting on the application of participation in the 
British public sector, Teicher draws on Howarth: 
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although joint consultation has a long history, it has not always had much substance. 
Consultation was characteristically somewhat formal and matters of work organisation 
were generally excluded, not surprisingly as they were not regularly discussed with 
staff(in Teicher 1989, pi23). 
The American experience indicates that worker input was rarely sought until the 
1970s (Tausky & Chelte 1991, p336) with 1973 being described as a watershed year 
for worker participation. In the United States participation has generally focussed on 
the issues of productivity related to technological change or occupational health and 
safety (Deutsch & Schurman 1993, p346). Teicher's review indicated that, in addition 
to these two major foci, participation as part of public sector experiments in the 
USA, had been geared to the need to improve productivity, emanating from fiscal 
problems, or to the resolution of quality oriented problems. He outlines that 
productivity based committees generally had a 'high mortality rate' (Teicher 1989, 
pi32). Managerial criticisms of employee participation in the US focus on the short-
term nature of any gains made (Teicher 1989, pi37). Interestingly, the USA is 
presently revisiting its thinking on employee participation. The Commission of the 
Future of Worker Management Relations (the Dunlop Commission) released its 
recommendations in December 1994, suggesting a similar course of action to that 
being pursued in Australia. They have suggested that: 
employee participation and labor-management cooperation are in the interests of 
woricers, employers, and the national economy and therefore ought to be supported by 
national policy (Kochan 1995, p3). 
Voorendt notes that 'in comparison with most westernised countries the 
development of industrial democracy in Australia has been slow and extremely 
limited' (1982, p41). The Australian experience with participatory schemes, aUhough 
evident during the post-war period to the 1950s (Anderson in Pritchard 1976, p 207) 
began in earnest in 1972, with the South Australian Dunstan Govemment's foray into 
industrial democracy. The process adopted in South Australia involved joint 
consultation focussing on job enrichment. Anderson suggests that the objectives of 
participation were 'to overcome problems of morale, productivity and dissatisfaction' 
(in Pritchard 1976, pi61). 
In her discussion of industrial democracy in South Australia, Voorendt notes that 
there were several factors impeding its implementation. Important amongst these is 
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bureaucratic behaviour, which she identifies as displaying substantial resistance to the 
notion of industrial democracy (Voorendt 1982, p55). Bureaucratic resistance is to 
be expected given the institutionalisation of management prerogative in the industrial 
relations system. Australian Industrial Tribunals affirmed management prerogative 
in 1910 and reaffirmed it again in 1943 and 1969 (Pritchard 1976). Aungles & Parker 
argue that: 
where there is a strong belief in "management prerogatives" it is likely that a formal 
hierarchical structure will be preferred and the average employee will be regarded as 
having neither the inclination, nor the knowledge, nor the intellectual capacity to 
participate (1988, pi44). 
Pritchard asserted that 'Australian industrial tribunals ultimately will have an 
important role in industrial democracy' (1976, pl33). Events since 1987 would 
suggest his prediction is on the road to realisation, if the historical failure of 
participatory schemes can be overcome. 
The main rationale for the demise of participatory schemes is generally explained in 
terms of managerial fad, or whim, contingent on external operational variables. I 
would argue that it is the very structure of the authority relation in the bureaucratic 
administration in these organisations which has led to the demise of these 
experiments, rather than contingency or passing fad or fashion. That is, I support 
Weber's contention and believe that it presents far greater explanatory potential for 
the cyclical rise and fall of employee participation in bureaucratically administered 
organisations. If this is the case, our models of organisational change need to address 
the issue of power relations if genuine reform is to be reality rather than rhetoric. 
1.2 Summary 
I have argued that the public sector epitomises the notion of bureaucracy. The 
introduction of employee participation implicit in structural efficiency is likely to meet 
significant chaUenges as a consequence. Using comparative historical evidence I have 
shown that employee participation in the public sector has been short lived. I attribute 
this to the control relation enshrined in managerial prerogative and epitomised in the 
hierarchical authority structure of bureaucracy. 
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1.3 Bureaucracy and Industrial Democracy: A Preliminary Definition 
Within this thesis bureaucracy identifies a mode of expressing or discussing the 
relationships between people in the micro-society of an organisation. Following 
Weber (1968a, p225), I understand bureaucracy to mean a system of administration 
based on the premise of rational-legal authority and domination through the 
possession of knowledge. This authority and domination is expressed as control over 
the acfions of others in the organisation. Within a bureaucracy this system of control 
over others is organised hierarchically. The assumption underlying the hierarchical 
organisation is that the higher in the order a position is the greater the knowledge and 
skills the incumbent will need to perform the job. Those lower in the order will 
assume a degree of deference to the higher positions as a consequence. This system 
of administration is often referred to as "formal organisation". I take this to be the 
most prevalent form of organisational administration, both in Australia and overseas. 
Agencies involved in traditional budget-dependent service delivery programs of 
government' can be demonstrated to conform closely to the characteristics articulated 
in Weber's heuristic "ideal type" of legal authority, which he expounds in Economy 
and Society (1968a, pp 220 ft). The characteristics he includes can be summarised as 
follows: 
1. tasks are organised on a continuous and regulated basis; 
2. they are divided into flincfionally distinct spheres, legitimated by a delegation 
of both authority and the capacity to apply appropriate sanctions; 
3. the spheres of operation are organised hierarchically; 
4. the authority governing work in these spheres is based on both technical and 
legal "rules" — it therefore has an objective focus; 
5. appointment to positions is based on skill and knowledge; 
6. the rules of administration can be found in written documents; 
7. the resources of the organisation cannot be appropriated by officials for 
private purposes. 
^ Many governments are increasingly moving away from budget-dependent service delivery towards an 
enterprise focus for those services deemed suitable for the economic rationalist user-pay mind set, 
resulting in self funding agencies known in Queensland as "government owned enterprises". This 
thesis focuses on those "traditional" service delivery agencies which have not as yet fallen prey to 
economic rationalism. 
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Weber further contends that the prevalence of the bureaucratic mode of organisation 
is not related to the economic structure of a society: bureaucratic organisation is 
found in centrally planned economies and market driven economies (cf 1968a, p223). 
Findings from an "ideal type" situation may therefore be able to be generalised across 
other organisations administered bureaucratically be they in capitalist, socialist or 
communist based economies, in developed or developing nations — cultural aspects 
notwithstanding. This thesis approaches public sector agencies as "ideal type" 
examples of bureaucracy for empirical investigation of the issue of industrial 
democracy. 
Weber had concerns about the ground swell and growth momentum of the 
bureaucratization of administration. One of these related to the tension between the 
ideal and reality of relations in the political sphere of society. The political basis of 
society, espousing liberal democratic ideals as regards the capacity for participafion 
of its citizens, is contrasted against the reality of bureaucratic administration which 
affords only passive democratization, where citizens defer to rational rules and 
procedures. It was in the context of the broader political sphere, that he maintained 
that the two concepts of bureaucracy and democracy were oppositional (Weber 
1968a, p991 & 1968b). 
Extrapolating from the broad political sphere of society-at-large to the micro-society 
found within an organisation I have suggested that a similar tension would be present 
between managers (the rulers) and workers (the ruled). Bureaucratic administration 
would suggest at best a passive democratisation, probably mostly achieved through 
informal mechanisms bypassing formal authority structures. This then questions the 
likely success of industrial democracy, given the formal power relations which exist 
in the traditional culture of bureaucratic administration. This is not to imply that the 
achievement of industrial democracy is impossible, rather it is a serious challenge 
which strikes to the heart of power and control relations in a society based on liberal 
democratic principles. 
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The conception of democracy within liberal democratic politics and philosophy stems 
back to de Toqueville, According to Dow it has taken us two centuries to 
institutionahse the ideal of political democracy (1993, pi 5). We now accept that 
individuals have a right to have some say in the broad political decisions likely to 
impact upon them through some form of representation process. Despite the Webbs' 
suggestion that 'political democracy will inevitably result in industrial democracy' 
(1898, p842) it has not yet achieved much in this arena. Entering the gates of an 
organisation we have traditionally left citizenship at the door, abrogating the 
democratic right to participate. Instead, employees are subjected to the contractual 
arrangements of work — to the implicit master/servant relationship — admittedly 
to varying degrees and dependent on a variety of factors. The polemic difference 
between life in society-at-large and life in society-at-work has been a basis for 
concern philosophically, psychologically and sociologically. Marx focussed on this 
nexus in the development of his concept of alienation. Etzioni specifically addressed 
this issue in his work The Active Society (1968). The challenge is to reinstate this 
right of control back to participants in the process. The Australian government has 
also recognised this challenge and its importance in economic recovery. 
In the 1994 White Paper on employment and growth. Working Nation, Prime 
Minister Keating asserted that it was his govemment's ambition to 'create a dynamic 
social democracy — a country which has realised its economic potential and the 
potential of its people' (Australia: Parliament 1994, Vol 2, pi). By 2001 the hope is 
that Australia will be 'one of the worid's most equitable and cohesive societies' 
(Australia: Parliament 1994, Vol 1, p3). The notion of equity is integral to social 
democratic philosophy. 
Dow defines social democracy as the 'claim for the disarticulation of rights and 
obligations, for the separation of reward from effort' (1993, pl5) in the capacity of 
citizens to have equal access to the social goods of society. Social democracy can be 
seen as a 'stepping stone' (Dow 1993, pi6) to industrial democracy. As a stage in 
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democratic development, industrial democracy asserts that specific attention should 
be paid to equity in the realm of work, and to the realisation that "workers are people 
too", not just the reified commodity of labour. Industrial democracy asserts the rights 
of ' employed citizens to make decisions concerning how their labour is combined 
with capital ... in the productive process' (Dow 1993, pi8). Dow's commentary 
would suggest that the historical trajectory of democratic development implies a 
significant time lag before society is likely to institutionalise industrial democracy. 
However, as he notes v7e have heard considerable assertion of the principles of 
industrial democracy for many years (1993, pi6). Dow fiirther suggests that: 
[b]y implication, social democracy's practitioners must coimt among their 
responsibihties the need to create conditions for further democratic development and 
institutional development (1993, p 36). 
The Australian state, if the rhetoric is believable, must therefore pay considerable 
attention to the calls for extending democratic participation to the industrial sphere. 
The Hawke Labor Federal Government, in their policy discussion paper of 1986 
stated that: 
[i]ndustnal democracy is the ideal, the goal to work towards in much the same way as 
we are working toward a democratic society generally. The same basic principles 
apply: maximum participation by all people, equal rights, and equal opportunity. 
(Australia: DEIR 1986, p3). 
Whilst neglecting to articulate what they understand by industrial democracy in the 
discussion paper, they do highlight the need for some capacity to participate. In what, 
and at what level is left to interpretation, but from the linkage to the democratic goals 
of society one could assume that participation in decision making would be an 
integral feature in the Govemment's view of industrial democracy. 
There are a variety of definitions of industrial democracy (Ogden 1982, Voorendt 
1982), which tend to differ on the issues of "what" and "what level" left unstated in 
the Federal Govemment's pronouncement. However, the common feature to all the 
competing formulations is the notion of participation. The Commonwealth 
Govemment's perspective can be derived from its responsibilities as an employer. In 
this respect it is bound by the Public Service Act 1922. It is from within this Act that 
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a determination of the Commonwealth Government's definition of industrial 
democracy is possible. Section 22C(1) delineates that industrial democracy is about 
achieving 'appropriate participation by officers and employees in the decision-making 
processes of the Department' (Australia: DIR 1989, p27). 
In common with bureaucracy, industrial democracy offers a mechanism for expressing 
and discussing the relationships between people in the micro-society of work. In this 
thesis the aspect of industrial democracy which is of interest is indeed the "process" 
factor: employee participation. I use the term industrial democracy as analogous to 
the process of direct participation, through which employees are involved in decision 
making about how things should be done in their immediate sphere of control at 
work. 
1.3 Summary 
From my perspective both bureaucracy and industrial democracy allow discussion of 
the relationships between actors in the organisational context. The relationships in 
bureaucracy refer to issues of power and authority. The relationships in industrial 
democracy present a direct challenge to this power, in terms of the focus on 
participation. Bureaucracy therefore, by its very nature, constrains progress toward 
industrial democracy. 
1.4 The Puzzle: Introducing Participation into the Bureaucracy 
The Federal government, as a major employer, took the lead in introducing 
participafion into "the bureaucracy" in 1986. They introduced significant workplace 
reform into the Australian Public Service, utilising a consultative and participative 
process. As they outlined: 
[pjarticipative practices are now linked to mainstream industrial relations issues. 
...The Government views a consultative and cooperative approach as an essential 
prerequisite to the carrying out of a wide range of labour market reforms including 
award restructuring, skills development and training, job redesign, the introduction of 
new and more efficient technologies and the elimination of inefficient, and the 
development of improved work and management practices (Australia: DIR 1989, p5). 
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Each department was required to develop an "Industrial Democracy Plan" as part of 
this reform process, and has been required to report to the Prime Minister on the 
progress of those plans each year. Since 1987 and the onset of the national workplace 
reform agenda enshrined in the wages principles employers in both the public and 
private sector have been required to progress some way to the goal of industrial 
democracy in the pursuit of efficiency and productivity. In 1988, at state level, the 
Queensland government followed suit. It endorsed the stmctural efficiency principle 
in the State Industrial Commission within two weeks of the National decision. In so 
doing it embraced the concepts of participation and consultation. This decision meant 
that the Queensland Government had committed itself as an employer to pursue the 
workplace reform agenda in its agencies. 
Fundamental to the achievement of the workplace reform agenda in Queensland was 
a process of job redesign. The intent of the participative job redesign process was to 
facilitate the implementation of 
changed work practices and organisational practices to achieve a restructured work 
place which will provide efficiency and flexibility in the use of human and other 
resources (Queensland: DEVETIR 1990b, s4.4, ssl.8). 
Given that the principles involved in the prescribed process for job redesign are based 
on the principles of industrial democracy, this experiment presents an ideal context 
in which to test Weber's postulate that bureaucracy is opposifional to democracy. 
The job redesign process was followed by all Queensland Govemment departments^ 
and was dependent on Tawney's twin conditions of co-operation and agreement. The 
key player in the process was a working party, comprised of equal numbers of 
employer and employee representatives, who were assisted by an "impartial" 
facilitator. The facilitator's role included training the working party in the agreed 
methodology and then providing advice and guidance on the process. The focus of 
the process was not on individual jobs, but rather on the set of jobs that made up a 
The exception is Queensland Rail which was undertaking its own program of reform in line with the 
stnictural efficiency agenda. This was commenced and deemed successful prior to the Govemment's 
endorsement of the SEP. 
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work unit. As such the agreed methodology was based on a socio-technical work 
analysis system, with some modifications. The issues the working party were to 
investigate are set out in Table 1.3. The outcome from their deliberations was to be 
a documented proposal for the redesign of jobs within the work unit in line with the 
goals of the stmctural efficiency principle. 
Table 1.3 Job Redesign Process specified by the Queensland Government for all 
Departments 
'In line with the agreed methodology (...)the working party will carry out the following steps -
(a) Analysis of current situation 
(i) analysis of equipment and work process 
(ii) skills analysis 
(iii) analysis of organisation and administration 
(b) Establishing criteria for job redesign 
(c) Review of output and services provided 
(i) type of output and service 
(ii) design of output and service 
(iii) quality of output and service' 
Source: Queensland: DEVETIR 1991a , pl7 
In terms of the concept of industrial democracy as understood in this thesis, this 
process represents a very direct form of participation in the way work should be 
organised to achieve organisational goals. Although undertaken by a working party, 
there was a responsibility at all stages of the redesign process to fiilly consult with all 
employees affected by the redesign, and to seek their endorsement of the process at 
significant stages. 
As such the process articulated by the Queensland Government could be constmed 
as an "ideal type" of employee participation. The redesign process was to be 
undertaken by all work units in all budget-dependent departments, and therefore 
represented a move toward industrial democratization of the "masses", something not 
seen in previous public sector experiments. The scale of the Queensland Public 
Service experiment makes it somewhat unique! The achievement of such a grandiose 
program is Hkely to be constrained, given the imphcations Weber (1968a) 
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foreshadowed in his statement about the links between any growth in democratization 
being paralleled by growth in bureaucratization. 
The significance of this research, and the rationale for its undertaking is that the 
current experiment seen in the Queensland Public Service is at the threshold of a 
movement towards "mass industrial democracy" in a society that accepts and expects 
bureaucrafic administration (Handelman 1981). This movement is occurring at a time 
when economic condifions appear to favour neither side of the employment contract 
— unemployment, and thus the reserve pool of labour, is at its highest; competifion 
in the market place is fierce. Efficiency in production, read as maximum output for 
lowest input, therefore is paramount and management seems uncertain as to which 
path to take to achieve it (cf Piore & Sabel 1984). This is tme when talking of either 
product provision or service provision. Attention is again focussed on industrial 
democracy as the way forward, with renewed and extended vigour. The likelihood 
of participation as a long term philosophy will require a significant attitudinal and 
cultural shift, for both sides of the wage contract. It is indeed a very new dance. 
This thesis, in its examination of the "ideal-type" situation presented by the 
Queensland Public Service experiment, may be able to shed some light on the likely 
attainment of such a cultural shift, and in so doing may be able to set aside Weber's 
postulate of democracy and bureaucracy as oppositional forces. To address this issue 
the focal questions for this research are presented in Table 1.4. 
Phd Thesis ~ 
Debbie Kellie 
University of Queensland Paee ^0 
Partners in the Dance 
Table 1.4 Research Questions posed in this Thesis 
Can the power relation between capital and labour in a "bureaucracy" be reconciled with that 
required for "industrial democracy"? 
* Can a system of employee participation enter the machinery of formal organisation embodied 
in "bureaucracy" and survive? 
* What are the supporting and constraining factors? 
* How might these factors be managed to support the policy shift? 
* In short, is there a model process for successfully managing an imposed paradigm shift in 
capital labour relations in a bureaucratically administered organisation?. 
1.5 Research Design & Methodology 
In order to answer these questions and illuminate the ftiture of industrial democracy 
within bureaucratically administered organisations a qualitative methodology based 
on the "case study" technique has been employed. Two agencies, the Queensland 
Police Service, and the Department of Employment, Vocational Education, Training 
and Industrial Relations agreed to participate in this research. These two cases 
present differing approaches to the agreed redesign process, with differing degrees 
of success. 
The Department of Employment Vocational Education, Training and Industrial 
Relations (DEVETIR) was selected as a consequence of their established role as the 
co-ordinating agency for the job redesign process and their involvement in the Joint 
Stmctural EflBciency Committee. The strategic focus of the department relates to all 
issues to do with paid work, and hence it could be expected that this department 
would fiilly support the agreed process and in fact be a "model" organisation. 
The Queensland Police Service (QPS) is a large department with approximately 9,000 
staff^  the strategic focus of which is the enforcement of State laws. A unique culture 
has grown between two distinct arms of staff: those that fall within the Service and 
are sworn members, uniform and non uniform, and those that are Public Servants, 
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who appear to be considered "lesser beings" by the sworn members (cf Queensland: 
PSMC 1993). Within the sworn officers the para-military stmcture of commissioned 
and non-commissioned officers has traditionally resulted in an acceptance of line 
authority, and an acceptance of the skewed gender distribution which is dominantly 
in favour of men. The Service is somewhat unique in having had a quite intensive 
"climate of reform", occasioned by the Report of the Commission of Inquiry into 
Possible Illegal Activities and Associated Police Misconduct (The Fitzgerald Report). 
The study methodology and research design adopted for this thesis is outlined fiilly 
in Chapter Five. The data analysis from the two case studies is presented in Chapters 
Six, Seven and Eight. Chapter Nine presents the synthesis of the findings in both 
case studies and presents my responses to the questions posed for the thesis. Chapter 
Ten, the final chapter, is devoted to discussion of these findings in terms of the 
principal research question and the likelihood of the long term philosophical and 
cultural shift required to install industrial citizenship in formally administered 
organisations within the public sector. 
1.6 Conclusion 
In this introductory chapter I have broadly introduced the research domain and 
defined what I take "industrial democracy" and "bureaucracy" to mean. Workplace 
reform requires that these two strangers come together to leam the steps of the new 
dance. The dance routine makes no allowances for any differences between 
bureaucracy in the public and private sectors — the prescribed steps are the same. 
The debate on the difference between the public and private domains has been 
extensive. It is to these reflections on bureaucracy and bureaucratic behaviour that 
the next chapter is addressed. 
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CHAPTER 2 REFLECTIONS ON BUREAUCRACY: 
A N I D E A L T Y P E O F 
ADMINISTRATION IN THE PUBLIC 
PRODUCTION PROCESS 
This chapter explores the concept of bureaucracy from the perspective of the 
public/private sector difference debate. My contention is that the difference between the 
two sectors is largely illusory. My focus is therefore on the power relation that exists in 
bureaucratically administered organisations and the nexus this has with the agenda of 
participative workplace reform. That nexus is demonstrated using examples from the 
literature on public sector reform post 1987. 
Bureaucracy is of interest to this thesis on several counts given both the research 
question set and the empirical analysis undertaken for this thesis: 
Can the power relation between capital and labour in a "bureaucracy" be 
reconciled with that required for "industrial democracy"? 
In this chapter I pick up on the preliminary definition of bureaucracy offered in 
Chapter One expanding on those aspects of our accepted perceptions of bureaucracy 
which are challenged by the implementation of the work place reform agenda. The 
first part of the discussion examines the links between the micro-element of the work 
place reform agenda under study and the issues of efficiency, control and risk 
behaviours assumed in bureaucratic administration. This leads into a discussion of our 
understanding of "the bureaucracy", or public administration, and its value as an 
ideal-type for the main research question. From this discussion several features 
emerge that are shared by public sector and private sector bureaucratically 
administered organisations. Notable amongst these is the prevailing rhetoric of 
"excellence" and "empowerment". I then argue that the value system supporting 
bureaucracy, especially within the public sector, creates a personality which is averse 
to the goals of excellence and empowerment. I conclude the chapter with a discussion 
of contemporary public sector examples of attempts to implement work place reform. 
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The principal argument offered in this chapter is that the goal of work place reform 
toward greater employee participation and/or empowerment is in effect stymied by 
the nature of the power relation exemplified within bureaucratic administrations. 
2.1 Bureaucracy and Structural Efficiency: Throwing Down the Gauntlet 
[T]here is a universal culttire of organizations that transcends political or economic 
ideologies of the left or of the right ... control, rewards, punishment, careers, 
promotions, corruption, errors and fear exist anywhere modem bureaucratic structures 
are established ... there is a universal culture of organizations that stresses task 
orientation and goal attainment (makmg a profit or fulfilling plan objectives)... which 
emphasizes what is systematic, thorough and painstaking; which endorses verification, 
control and formalization, which rejects amusement, pleasure, and delight for their 
own sake; which applauds risk-taking but rarely encourages it; which rejects hedonism 
as sheer fantasy; which assumes that organizational survival is the only relevant goal 
to be pursued (Benvemste 1977, cited in Kamenka 1989, p5). 
That universal cuhure is bureaucracy: a term used in everyday pariance to denote a 
system of administration or a type of social stmcture, and to connote a pejorative 
term implying mle bound red tape designed to tie citizens in knots. It is a concept 
explored in political science, sociology and management to name but three disciplines. 
Albrow contends that 'specialists in these neighbouring disciplines tolerate the 
existence of completely incompatible concepts of bureaucracy without comment' 
(1970, pi 3). He has outlined seven different usages of the term. The seven usages he 
discusses are bureaucracy as: rational organisation (Weber's perspective); 
organisafional inefficiency; mle by officials; public administration; administration by 
officials (Weber's perspective); the organisation; and finally as modem society. Three 
of these approaches to the concept of bureaucracy will be explored later in section 
2.2, but it is the nofion of a commonality of culture within these competing definitions 
or usages to which the workplace reform agenda, outlined in Chapter 1, 
predominantly speaks. 
The element of the workplace reform agenda which forms the basis for empirical 
investigation in this thesis is that of participation. The Queensland Govemment 
determined that it would give substance to this idea through a participative approach 
to job redesign. By its very nature, the process of participative redesign as adopted 
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by the Queensland Government for its implementation of the stmctural efficiency 
principle challenges the universal culture of bureaucracy described by Benveniste in 
the opening citation. The methodology assumes as its starting point that there will 
be problems with the way work is presently designed: that the task orientation and 
goal attainment processes are flawed. This immediately throws a challenge to the 
efficiency of bureaucracy, suggesting that the appropriate application of Albrow's 
epithets here is that of bureaucracy as organisational inefficiency. 
A second challenge arises from the participative redesign process to the issues of 
control and risk-taking. Control, at least over work design, is in effect usurped from 
its traditional executors — management — and placed in the hands of workers. This 
degree of empowerment implies a significant risk to both management and worker. 
The methodology assumes that without the involvement of workers any changes, 
which were made as a consequence of necessary redesign, would be 'superficial and 
ephemeral' (Queensland: DEVETIR 1991a, Appendix 4, p6). The intent of the 
participative element of the process was then to ensure that the redesign would lead 
to real and beneficial changes in line with the four goals of stmctural efficiency: 
enhancements in productivity, efficiency, effectiveness and quality of working life. 
The underlying premise is that increasing employee participation and improving 
efficiency go hand in hand. 
The control relation is challenged as a consequence of the participative nature of the 
methodology adopted by the Queensland Govemment for the task, and which all 
govemment departments were required to follow. (See Table 2.1). 
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Table 2.1 Job Redesign Methodology for Queensland Government Departments 
1. Joint Coordinatmg Committee identifies work umt for study 
2. Jomt Coordinating Committee identifies appropriate facilitator to guide work unit 
3. Facilitator briefs work unit on participative job redesign 
4. Work unit identifies a working party to tmdertake process 
5. Facilitator briefs and trains working party on job redesign process 
6. Working party briefs the work unit to ensure tmderstanding 
7. Working party carries out the detailed process of job redesign 
8. Working party develops an imtial proposal for redesign 
9. Work unit endorses initial proposal 
lO.Endorsed proposal is sent to the Chief Executive Officer and the Joint Coordinating Committee 
for ratification and endorsement 
11. Working party investigates agreed proposal, developing a training plan 
12. Working party prepares a final proposal 
13. Work unit endorsement of final proposal 
14. Chief Executive Officer and Joint Coordinating Committee ratify and endorse fmal proposal 
15. Joint Coordinating Committee submit recommendations and unplementation plan to Chief 
Executive Officer 
16. Implementafion within work unit on ratification by Chief Executive Officer 
Source: Queensland: DEVETIR 1991a, pl6 - 18 
The methodology was prepared by the Queensland Trades and Labour Council^ and 
accepted by the Govemment during the negotiations required under the stmctural 
efficiency principle guidelines. The methodology retains control at the executive 
level, through step 16's proviso that there would be no implementation unless the 
Chief Executive was satisfied with the proposal. However, until that stage the 
working party was empowered to investigate and make comments on the way work 
and working life within the work unit should be organised. The risk comes therefore 
from empowering the working party to make suggestions for change that the Chief 
Executive Officer may find unpalatable. The methodology did make an allowance for 
the management of this risk in two ways. First, through an express statement that the 
working party include the manager or supervisor of the work unit (Queensland: 
DEVETIR 1991a, pi6). Secondly through the requirement for the submission of an 
initial proposal. The first of these two risk management strategies was not necessarily 
put into place by all agencies. 
More will be said on this in later Chapters. My intent here is merely to set a context for discussion. 
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There are three main issues from the participative job redesign methodology 
addressed in the discussion in this chapter. They are: the implicit challenge to the 
perception of bureaucracy as an efficient organisational form; the implicit challenge 
to the control relation within the bureaucratic organisational stmcture through worker 
involvement; and finally, the challenge the process poses to the personality type that 
bureaucratic stmctures are said to create (cf Merton 1940). 
The first of these issues relates to three commonly competing definitions of 
bureaucracy: (1) bureaucracy as the most efficient form of administration: that is 
Albrow's delineation of rational organisation; (2) bureaucracy as the most inefficient 
form of administration: his concept of organisational inefficiency; and (3) bureaucracy 
as public administration. 
I concluded the previous chapter by suggesting that the debate on the differences in 
bureaucratic administration within the public and the private sector has been 
extensive. The generalisability of my findings beyond the Queensland Public Service 
is reliant on the proposition that the asserted difference is illusory, and that there is 
an inevitable similarity of bureaucratic stmcture irrespective of sectoral location. It 
is this inevitable similarity that draws in, what I believe to be, the more important 
facet of the concept "bureaucracy", and which provides the second reason the 
concept is of interest. 
The second reason the concept is of interest to this research stems from this inevitable 
similarity and relates to the remaining two issues raised by the participative redesign 
methodology: the challenge to the control relation and the challenge to the 
bureaucratic personality. Albrow has asserted that the major information fiinction that 
bureaucracy as a concept offers is that it provides a mechanism for discussing 
relations between individuals (1970, pi25). The workplace reform agenda encourages 
enterprises to pursue better ways of working in a society which is bureaucratically 
organised. In this pursuit we are attempting to enhance 'the relations of individuals 
to abstract organisational features' (Albrow 1970, pi25) in the attainment of 
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organisational goals. In Chapter One I suggested that one of the major aims of the 
workplace reform program is to achieve greater employee participation — to change 
the employees' relationship to the organisation. Before addressing this notion of 
relationships my discussion explores the notions of efficiency and inefficiency in 
public administration. 
2.2 An Ideal-Type of Public Administration 
Weber's concern with the rational pursuit of goals in "modem" society led him to 
focus on the administrative form dominant in his time, and to assess its historical 
development and key characteristics, constmcting an "ideal type" of rational 
organisation, known to him as "bureaucracy"^. As Pusey notes '[i]t is difficult to deny 
the importance of bureaucracies in modern society' (1976, pi 5). It has become the 
most prevalent system of organisation both in Australia and overseas. Etzioni-Halevy 
observes that the real growth of bureaucratic agencies in the public sector occurred 
in the twentieth century (1985, pi 13). The importance and prevalence of bureaucratic 
administration in capitalist based economies has seen efficiency [read as maximum 
output for lowest input] become conflated with rational organisation [read as 
precision and rehability] (Albrow 1970, p45)]. 
Weber contended that bureaucracy was the most rational form of organisation, not 
necessarily the most eflBcient. Subsequent usage of Weber's work by both sociologists 
and management theorists has seen the efficient/inefficient divide arise. Albrow (1970, 
p88) cites Simon (1957) as suggesting that "rationality" should be interpreted as 
having both normative and heuristic potential. The ideal of "efficiency" is unlikely to 
be realised through any one form of organisational stmcture, being contingent on 
time, place and personality. Indeed, Albrow asserts that Weber had an 'utter 
disregard for the problems of efficiency' as commonly understood (1970, p66). 
Albrow draws attention to the fact that within Weber's writings the word bureaucracy more often 
appears in inverted commas than not, a fact he attributes to Weber's recognition that it is a term lifted 
from everyday language, too vaguely defined to be regarded as a concept within his work (Albrow 
1970, p 41). 
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Weber's concern was not to determine the efficiency or otherwise of bureaucratic 
administration, but to show how: 
the inherent tendency of the bureaucracy to accumulate power could be prevented 
from reaching the point where it controlled the policy and action of the organization 
it was designed to serve (Albrow 1970, p47). 
Bureaucracy was, to Weber, a 'precision instmment' (Weber 1968a, p990). This 
instmment provided the 'most rational form of administration because it most closely 
embodied the calculated constmction of an organisation to achieve' the desired goal 
(Lee & Newby 1983, pl94). Rational in this context refers to "formal rationality", the 
capacity to determine the appropriate means to achieve desired goals. Formal 
rationality implies calculability, predictability and stability (Albrow 1970, p64). These 
are the features that we have come to associate with "the bureaucracy" or public 
administration. The work redesign methodology challenges this assertion of "most 
rational form" by asking workers and management to jointly analyse the existing 
stmctures and processes to secure improvements. 
Kamenka (1989) argues that Weber's perspective on bureaucracy is functionalist, the 
fijnction being the administration of a specified task, within the bounds of formal 
rationality. Within the ideal-type the key is the co-ordination of people, to ensure the 
effective attainment of the goal(s). This coordination is secured through 'an 
impersonal, hierarchical stmcture of authority and a centrally controlled and 
supervised delegation of fianctions' (Kamenka 1989, p3).Weber's ideal-type of 
bureaucracy has ten features which relate to the staff in office (see Table 2.2). 
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Table 2.2 Features of Weber's bureaucracy which relate to the staff in office. 
1. the staff members observe the impersonal duties of their position; 
2. positions are organised hierarchically; 
3. the function of each position is clearly specified; 
4. there is free selection of staff for the positions; 
5. staff are appointed on the basis of technical qualifications; 
6. staff receive fixed monetary salaries, graded according to rank in hierarchy; 
7. the position is regarded as a full time occupation; 
8. the occupation is a career, with promotional opportunities dependent upon the judgement 
of superiors; 
9. the official is entirely separated from the ownership of the means of adminisfration; 
10. staff are subject to strict and systematic discipline and confrol in the conduct of their office. 
Source: cf Lee & Newby 1983, Albrow 1970, Kamenka 1989, Weber 1968a 
There are two key features of bureaucracy as rational organisation which are 
important to this thesis. The first is that the 'tme bureaucrat is free to act only in so 
far as he is empowered to do so and in the light of bureaucratic procedures and 
specified goals' (Kamenka 1989, p3 emphasis added). That empowerment comes 
from the rational-legal authority which confers legitimacy on officials. For Weber, 
rational-legal authority means the 'legally ascribed authority to issue directives' 
(Pusey 1976, p 15). The second feature is the emphasis on impersonality. 'Social ties 
and emotion, in Weber's view, would lead to favour' (Pusey 1976, pi5). Weber 
presumed that the formal hierarchically ordered stmcture of bureaucracy would 
'banish alien personal interest from official duty' (Pusey 1976, pi6). 
Looking first at the issue of legitimacy, in "bureaucracy" as public administration this 
legitimacy is vested in public servants by the employing govemment. Indeed, it is the 
state which has been the 'most visible carrier and developer of bureaucratic 
organisation and power' (Kamenka 1989, p7). The growth of state bureaucracies and 
their intervention into economic and social life (Drewry & Butcher 1988, pl93) 
enabled the development of a dominant ideology about administration, which 
infiltrated the majority of capitalist enterprises. That ideology is one of superordinate 
domination as the way to achieve goals. The exercise of that domination requires a 
particular organisational stmcture. 
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Weber (1968a, p953) asserted that organisational stmcture is a specific way of 
distributing the powers of command, a specific way of exerting domination. 
Domination to Weber was the 'possibility of imposing one's own will upon the 
behaviour of another person' (1968a, p942) such that the other person's conduct is 
actually influenced by the imposition. This domination is accepted as legitimate within 
the stmcture of bureaucracy, thus ensuring a 'marked degree of cooperation' 
(Kamenka 1989, p4) in what Weber himself termed the "dehumanization" of 
bureaucratic administration (Weber 1968a, p975). 
This "dehumanization" is a consequence of the reliance on the second feature of 
interest: impersonality. There is no place for social ties or emotion in the dehumanised 
bureaucratic machine of public administration. This machine has become 
indispensable to the state, but as Mill (1960, p246) noted a fatal disease afflicts 
bureaucracy. Merton suggested that the machine of bureaucracy creates in its 
operators a 'trained incapacity to behave intelligently, creatively, or productively' (in 
Pusey 1976, pi6). The prognosis for bureaucratic administration incurred from this 
component of the bureaucratic personality is that the whole machine will suffer from 
the disease of "routine". It is this disease which has inspired the search for better ways 
of working. It is this disease which sees the conflation of bureaucracy with 
organisational ineflBciency. According to Albrow its symptoms include over-devotion 
to precedent, lack of initiative, procrastination, proliferation of forms, duplication of 
effort and departmentalism (1970, p90). 
All aspects of administration become routinised through bureaucratic procedures, 
such that outsiders dealing with "the bureaucracy" as public administration, sense a 
feeling of red tape in transactions. This was foreshadowed by Saint Simon's 
suggestion that in a fiilly developed rationally organised industrial society the 
govemment of men will give way to the administration of things' (cited in Kamenka 
1989, pl36). 
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2.2 Summary 
I have argued that the bureaucratic mode, as a means of coordinating the 
administration of organisations, is the dominant form found in society in both public 
and private sectors. It is the mode of organisation commonly adopted for the 
administration of state activities. Although some organisations may be more closely 
aligned with the Weberian ideal-type than others, the basic stmcture of bureaucracy 
remains unchanged. That stmcture is determined by formal rationality, in which the 
way to achieve goals is through the co-ordination of the human resource. Important 
in the stmcturing of bureaucratic organisations is the reliance on impersonality and 
authority relations. This creates a problem in regard to a reliance on mles and 
regulations. 
2.3 Public Administration as a Process of Public Production 
Etzioni-Halevy (1985) observed that government bureaucracy has branched out into 
a vast array of activities during its development. 
In addition to the expansion of bureaucracy's traditional activities in the areas of 
administering the pohce, the judiciary, the military and foreign affairs, novel functions 
were added. These included responsibility for roads, canals, bridges, harbours, 
railways, building standards, water supplies, sanitation, education and culture ... social 
problems created by modem industry: the regulation of working hours and conditions, 
workers' compensation and the like. ...large scale provision of social welfare, 
including poor rehef, social services, social insurance and public health (1985, p 109). 
Public administration definitely is about the production of social goods and services. 
It would seem that, as Weber eloquently phrased it,: 
increasingly the matenal fate of the masses depends upon the continuous and correct 
functioning of the ever more bureaucratic organizations and the idea of eliminating 
them becomes more and more Utopian (Weber 1968a, p988). 
It is this reliance on services provided or administered by the state which has created 
this sense of indispensability. It has also given rise to the "Yes Minister" style of 
concerns (Macken 1989, Drewry & Butcher 1988; Cullen 1987, Etzioni-Halevy 
1985) about the organisation of public administration. These concerns express a 
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feeling that democratically elected representatives do not in fact have much control 
over public policy (Drewry & Butcher 1988, pi56) or public servants. Rather, control 
rests with the mandarins of the public service who are remote from the point of 
delivery. The debate over bureaucracy as the most efficient or inefficient form of 
public administration again arises at this juncture. An efficient public administration 
is one that is flexible, adaptive and responsive to the needs of its client base. Service 
provision from a pubHc administration which reflects the opposite tendencies is 
labelled inefficient. As Kamenka notes,: 
[i]n many democracies... this has led to a modification (at least partly, but not wholly, 
cosmetic) of the bureaucratic working style to emphasize decentralization, informality 
and accessible explanation (1989, pl43/4). 
Whether or not these modifications are cosmetic is debateable, but they have been 
introduced under the guise of developing a more efficient and effective delivery of 
public services: in other words to ensure optimal performance of the fianctions 
assigned to govemment. The understandings of efficiency and effectiveness which are 
common in public administration are that : 
an efficient programme is one where the target is being achieved with the least 
possible use of resources ... An effective programme is one where the intention of the 
programme is being achieved (Drewry & Butcher 1988, pi94). 
The concern about efficiency and effectiveness is related to the issue of productivity. 
Public administration as a productive process has only recently become the subject 
of study. Within Weber's characteristics of bureaucracy the role of the official is not 
dissimilar to the role of the factory worker offered in Marx's analysis, showing the 
influence of Marx's theory of alienation on Weber's thinking (Albrow 1970), This 
would suggest that there is significant potential to view public administration as a 
production process (Alford 1993, pl38): and to view the official as belonging to the 
category of labour and the employing government as belonging to the category of 
capital. In this context, the goal of government is to secure the maximisation of 
performance and the minimisation of resource usage, and to secure control over the 
production process. 
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At first glance, organisations in public and private would appear to be oriented to 
very different production goals, and indeed there is a great deal of literature that sets 
out to confirm this (see among others Rainey, Backhoff & Levine 1976; Allison 1980; 
Bozeman 1987; Sinclair 1991). Cullen (1987) has suggested four characteristics that 
form this difference. The first of these relates to the complexity of goals, suggesting 
that the achievement of policy directions is more complex than maximising product 
and profit. The second is the lack of a competitive environment for public sector 
organisations. This may now be disputed with the increasing trend to out-sourcing, 
and tendering for public service provision between govemment owned enterprises and 
private sector organisations.^ A third characteristic is the indirect and often 
unpredictable linkages between input and output. Finally, he suggests an aversion to 
risk taking and the difficulty of accepting failure. The basic premise underpinning 
these characteristics is that the public sector is different because of its 'distinct 
political, ethical, constitutional and social dimensions' (Painter 1988, pi in Alford 
1993, pl36). Of these characteristics the first three relate to the context and the 
content of organisations. The last is however a feature of organisational personality 
— the social dimension created within the organisation — alternatively described by 
Albrow as 'the relations of individuals to abstract organisational features' (1970, 
pi25). I shall return to this notion of organisational personality, or the social 
dimension of relations between individuals shortly, but prior to that I will focus on the 
salient feature of organisational content and context. 
I suggest, that in spite of the dimensions argued for in the difference debate, the 
primary orientations of public sector organisations correlate strongly with the 
primary orientations of private sector organisations. Clients of the agency seek quality 
service even in a monopolised situation. Key stakeholders are concerned with the 
provision of quality service, but are constrained through budget appropriations. 
Financial performance oriented to reducing the burden on the pubUc purse, and 
innovation to facilitate the delivery of more with less have become concerns for the 
* Kunioka & Rothenberg 1993 provide an overview and discussion of competition in the provision of 
public services. 
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chief executive officers'* of public sector agencies. Cullen refers to this as a concern 
with performance management, which he defines as a style of management which is 
strategic, change oriented and evaluative (1987, pi5). This performance orientation 
spawned the 'managerialist' literature, which offers prescriptions for managing in the 
public sector (see Keating 1989, Patterson 1988), prescriptions which were mostly 
developed in relation to the pursuit of profit in the private sector. The prescriptions 
of managerialism have been 'suggested as the panacea for public sector management' 
(LRC 1990, p4). 
Despite a perception that Queensland has been insulated from debates about the right 
and proper fianctioning of public administration (Coaldrake 1993, p8), during 
interviews conducted for this study, senior executives in the Queensland Public 
Service seem well aware of the preference that the govemment as an employer has 
for Cullen's perspective, and can see the direct link between this perspective and the 
agenda of reform. Framing a perception that was typical of the executive level of 
respondent, one said; 
The other thing workplace reform is doing, is forcing us to look at the bureaucracy, 
that is, it's putting up fix)nt different ways that you look at a public sector. In simplistic 
terms you've got a managerialist model, focussing on corporate plans and all that sort 
of stuff"... but what that does is that it challenges the alternate notion of a career 
service. That's simplistic, but it's the two models people are debating. A lot of people 
have grown up wath the second model [career service] and accept that as the way to 
run a bureaucracy. Whereas if the first model [managerialist] actually holds sway you 
will actually start breaking up the bureaucracy. ... I guess we do have policy 
paradigms. I accept that there are orthodoxies that have their sway. My view of the 
environment is that it is not going to be stable over the nex1 15 years. 1 can't see the 
pressures on the Australian economy and community being static, the managerialist 
paradigm will hold sway for quite a while. 
The difference debate is about the tenacity of these two models — career service vs 
the managerialist paradigm — and the suitability of the application of private sector 
management prescriptions to achieve performance in the public sector. In terms of 
^ The nomenclature of these ofBcials varies widely. Chief Executive Officer has been imported from the 
private sector. The terms Director-General and Principal Secretary are more traditional and are tending 
to lose their grip. 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 45 
Structural Efficiency in the Queensland Public Service 
performance in managing workplace relations there is a great deal of similarity 
between public and private sector workplaces, which appears to be accepted within 
the senior management level of the two agencies used as my case studies. This view 
is summed up in a comment made by one of the senior managers I interviewed: 
...some of the concepts are just as valid in the public as in the private sector, in terms 
of improving work performance, systems and practices. They're all valid, it doesn't 
matter what workplace you're in. They are all valid. It's just a matter of how you best 
get there and how you can encourage people to get there and that's where the 
difference between the two lies. 
These broader questions of similarity or difference reflect the contingent nature of the 
operational environment. Alford sums up the public private difference debate by 
suggesting that similarity or difference 'depends on the configuration of contingencies 
facing the organisation in question' (1993, pi42). In other words, it is context which 
determines the applicability of any management prescription. The performance crises 
on the international business stage, which took hold after the 1974 oil crisis, impacted 
on both private and public sector organisations. It was this context which conferred 
fiscal and budgetary crises upon the majority of member nations of the Organisation 
for Economic Cooperation and Development (OECD). One consequence of this crisis 
created the need in the 1990s for govemments to seek to become excellent 
organisations through performance management. 
To be an excellent organisation means that the public 'will take it for granted that 
governments' products and services are the best, and the quality of govemment is 
constantly improving', or so suggested Carr & Littman (1990, p.xii). The Queensland 
govemment recognises this as an operational imperative. Coaldrake (1991) noted that 
a transition of this nature requires a cultural shift on the part of each individual public 
sector employee: 
...from a process-oriented focus to one which acknowledges the fundamental 
importance of the cbenL Put more crudely: no client may mean no job and no agency; 
unhappy client, on the other hand, probably means unsatisfactory delivery of services 
or product (1991, p251). 
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Such a transition represents what Osborne & Gaebler (1992) have suggested is 
nothing short of a revolution, which, they claim, is currently sweeping all levels of 
govemment. The revolution is that the very nature of public administration is being 
reinvented as the entrepreneurial ethic of the private sector infiltrates the public 
sector. Although they contend that in fact the public and private sector are not the 
same, they see the entrepreneurial ethic as being quite transportable from one to the 
Other. I would describe the entrepreneurial ethic as an aspect of organisational 
personality. The public sector faces a revolution because of the challenges to the 
original model of the public service — that of a career service — and to the changes 
required in organisational personality or the social dimension of relations to give 
effect to the entrepreneurial ethic. It is to this attribute that the senior officer's 
comment about the principle difference between the two sectors referred (noted 
earlier): it becomes a matter of how you encourage people to adopt and/or adapt to 
the entrepreneurial ethic. 
Osborne & Gaebler identified ten basic principles of operation which form 
'entrepreneurial government'. These are worth quoting at length as they reflect the 
emergent rhetoric of governments in Australia: 
[m]ost entrepreneurial govemments promote competition between service providers. 
They empower cihzens by pushing control out of the bureaucracy, into the community. 
They measure the performance of their agencies, focussing not on inputs but on 
outcomes. They are driven by their goals — their missions — not by their rules and 
regulations. They redefme their clients as customers and offer them choices... They 
/>reve«/problems before they emerge ... They put their energies into earning money, 
not simply spending it. They decentralize authority, embracing participatory 
management. They prefer market mechanisms to bureaucratic mechanisms. And they 
focus not simply on providing public services, but on catalyzing all sectors ... into 
action (Osborne & Gaebler 1992, p20). 
The formal rationality of Weber's ideal type of bureaucracy is challenged by this 
vision of entrepreneurship. In the revolution sweeping public administration, and in 
work place reform in Australia more generally, the stability of routinised procedures 
is being questioned, the predictability of hierarchical relations ahered, whilst at the 
same time trying to retain the calculability implied by the rational pursuit of program 
goals. Kamenka contends that: 
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efficiency may depend, and usually does, on a delicate balancing, in concrete contexts 
of competing and conflicting trends ... A bureaucracy needs both impersonality and 
"good relations", predictability and flexibility, rules and discretions, central control and 
local initiative (1989, pl61). 
Such a view may secure efficiency, but it cleariy deviates from the Weberian ideal-
type of relationships between staff in the bureaucratic machine. Expressly, the notions 
of discretion, initiative and "good relations" would tend to imply a different authority 
stmcture to empower officials to pursue efficient and effective service delivery. We 
can assume that from Weber's recognition of the "ideal" as a strict and systematic 
application of both control and the mles to staff in oflBce that Kamenka's vision would 
seem to be nothing short of "irrational". Yet it is this irrationality that underiies the 
Utopian ideal of dismantling the bureaucratic power stmcture sufficiently to enable 
the achievement of Kamenka's vision, framed in the contemporary workplace reform 
agenda of participative strategies. 
The notion of good relations is the pivotal difference between traditional public sector 
bureaucratic management and the vision of entrepreneurial govemment. Osbome & 
Gaebler imply that 'bureaucratic forms of organisational govemance are inefficient 
and ineffective because they fail to open up and incite people's personal involvement 
and ideals' (DuGay, 1993, p646). DuGay (1993, p647) has suggested that this new 
way of being violates the very integrity of public sector bureaucracy through its 
radical move to "empowerment". 
Empowerment in this context implies something greater than Kamenka's definition 
of working within the parameters of bureaucratic procedures (1989, p3). It implies 
a change in the social relations between individuals in a bureaucracy and between the 
bureaucracy and the individual. Especially important here is the suggestion of a form 
of power relation not based on the caveats of domination, assumed under the mles 
of rational-legal authority. The vision implies a form of power relation based on 
decentralising decision making, and allowing discretion and initiative to play a far 
greater role in the everyday organisation of the administration of organisational life. 
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It implies something of a revolution in the stmcture of relations between individual 
employees and the organisation. 
Weber suggested that a machine such as bureaucracy 'makes "revolution" in the sense 
of the forcefiil creation of entirely new formations of authority, technically more and 
more impossible' (1968a, p77). In part, he saw this as a consequence of the 'attitude 
set for habitual and virtuoso-like mastery' (Weber 1968a, p76) of task performance 
that the bureaucratic official or staff member has. If the pursuit of efficiency in line 
with the principles of the entrepreneurial ethic (cf Osborne & Gaebler 1992 and 
others) is to be reality rather than rhetoric, public administration in Australia faces a 
significant challenge. The challenge lies in reshaping the bureaucratic attitude set, 
perceived by Weber as beneficial, but by Merton as dysfianctional. The new mind set, 
according to contemporary rhetoric, focuses on enhancing the relationships of 
individuals to presumably changing organisational features, particularly in regard to 
power and authority. The potential problem of "bureaucratic culture" in terms of the 
pursuit of productivity through the implementation of the workplace reform agenda 
is becoming apparent. 
2.3 Summary 
I have argued that the public/private difference is largely illusory in the contemporary 
context of a crisis of profitability. The administration of the provision of essential 
social services is as much a production process as the provision of any other good or 
service. The demands of the two major stakeholders in the process, employing agency 
and consumer, vary little from those in the private sector. The focus on "excellence 
in government" and the prescriptions of managerialism implicitly acknowledge this 
similarity. The major hurdle to be overcome in both public and private sector relates 
to implanting a change in power relations to "empowerment" of staff, a direct 
challenge to both bureaucratic personality and stmcture. I have asserted that this is 
a stronger challenge in the public sector, given the tradition of the career service 
mentality. 
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2.4 The Bureaucratic Personality 
In what is perhaps regarded as a seminal work on the bureaucratic personality Merton 
argued that 'bureaucracy maximises vocational security' (1968, p 250). He suggested 
that the idea of tenure was to ensure 'devoted performance of official duties' (Merton 
1968, p250). It is on this notion of tenure that the model of the career service 
bureaucrat in public administration was developed. I have already noted some of the 
more recent accusations levelled at the impact on effectiveness and efficiency that this 
model has generated. Merton's discussion highlights the importance of the 
development of moral sentiment or values on the part of the bureaucratic official. I 
would contend that it is this value basis which is more pronounced in public sector 
bureaucracies. Sinclair appears to agree when she talks about the "psychological 
stmcture of bureaucracy" (1991, p322). As she notes there has been a 'modest 
amount of evidence' which suggests that: 
people who work in the public sector ... believed that... they could contribute to the 
development of society, perform worthwhile fiinctions and work for the public benefit 
(Sinclair 1991, p323). 
The tenacity of these values is based in our everyday understanding of "The Public 
Service". This understanding has been gained through our exposure to bureaucratic 
norms and ideals. As Handelman suggests: 
information about the bureaucracy is an integral part of the discourse of many persons, 
not themselves officials, who routinely participate in a wide variety of administrative 
set-ups as clients (1981, p5). 
Sinclair's notation of the psychological stmcture of bureaucracy can be understood 
as an ingrained system of beliefs about bureaucratic stmcture and administration held 
by nearly aU members of society, which would be especially prominent amongst those 
who self select to enter public administration. The values that set the public 
administration official apart from other administration officials in the private sector 
are reinforced through socialisation processes, both formal and informal. As she 
notes: 
entering an occupational field means the acquisition of both values and practices; the 
place of socialisation is the school or university ... Organisational practices, on the 
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other hand are leamed through socialisation at the workplace, which we usually enter, 
as adults, with the bulk of our values fumly in place (Sinclair 1991, p325, citing 
Hofstedeera/1990,p312). 
It could be expected that the value system of public sector bureaucrats has been 
pinned upon a faith in hierarchical stmcture. In that stmcture, which we call "the 
bureaucracy", mles and procedures prevent errors or omissions in a production 
process which turns policy direction into service delivery. This is the moral 
foundation on which the stmcture of bureaucratic administration of the public sector 
has been built. 
Counterpoising this perspective is Pusey's suggestion that the entrepreneurial ethic, 
seen by him as economic rationalism, has already established a firm foothold in the 
upper echelons of the federal public sector. In his terms, the older norms of the career 
bureaucrat have been supplanted by the values inherent in the ideology of economic 
rationalism. In this ideology, he suggests that 'reform ... means increased productive 
eflBciency which in tum means reduced costs of production to business' (Pusey 1994, 
p7). This acculturation by top policy makers to the ideology of "new right" within the 
business sector is responsible for the results he found in his 1991 study. In that study 
he found that nearly three quarters of the senior executives in the central machinery 
of govemment agencies (Treasury, Office of the Cabinet, and Finance) approved of 
deregulatory measures and had 'doubts and fears about the intervention of the state 
in economic and social spheres' (Pusey 1994, pl4). The consequence of this is that 
among the mandarins of the public sector an altemate value system has developed, 
with a far greater emphasis on bottom line efficiency (see Table 2.3). 
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Table 2.3 Value Differences between Professional and Managerial Groups 
Professional Values 
(Career Service Model) 
Cosmopolitan i.e. primary identification to 
professional values 
peer evaluation 
autonomy & discretion 
technical skills 
expert power/status 
quality of service 
means 
ethical responsibility 
Source; Sinclair 1991, p327 
Managerial Values 
(Managerialist Model) 
Locals [sic] i.e. primary identification to 
organisation 
objective performance measures 
supervision, control and planning 
management skills 
power to get things done 
cost-effectiveness or efficiency 
ends 
corporate efficiency 
The managerialist paradigm and economic rationalism are, at this stage, very new 
ideologies within the public sector. The current debate over the applicability of the 
managerialist paradigm may be attributable to the two competing value systems found 
in the public service. Sinclair identifies these as existing among managerial and 
professional categories of staff (see Table 2.3).The workplace reform agenda seeks 
to meld elements from these two sets of values in its pursuit of converting all 
employees to the entrepreneurial ethic. While Pusey (1994) has suggested that the 
workplace reform agenda is driven by the ideology of economic rationalism, I would 
argue that it is possible to retain the vision of the social democratic agenda, albeit that 
it does present a significant challenge. The arena in which the retention of the social 
democratic agenda is more likely to occur is in the public sector, as a consequence 
of the traditional value orientation. Therefore the traditional career service 
"bureaucratic personality" is both a potential help and a potential hindrance to the 
workplace reform agenda. 
2.4 Summary 
I have argued that staff working within a public sector bureaucracy are likely to 
possess a stronger "bureaucratic mentality" than those working in the private sector. 
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The fiindamental value system of the traditional career service has created a moral 
foundation to the relations between individuals in the bureaucracy, and between the 
bureaucracy and its clients. Finally, the workplace reform agenda offers the possibility 
of meshing the value sets of both the career service and managerialist bureaucratic 
personalities. This is a significant challenge: the achievement of which requires a 
shift in the relations of individual employees to the organisation. 
2.5 Changing the Social Dimension of Bureaucratic Relations 
There has been much rhetoric about changing the power relation between individuals 
in bureaucratic organisations. There have also been some very real attempts over the 
years, facilitated by a 'climate of widespread change' (Tucker et al. 1992, V. 1 p51) 
both in Australia and overseas. Williams (1992) documents an account of recent 
reforms at the Australian Taxation Office. Davis & Lansbury (1987) discuss an 
attempt at changes in Telecom and Qantas. Voorendt (1982) provides an historical 
account of the Dunstan South Australian government excursion into industrial 
democracy. Carr & Littman (1990) provide examples of the implementation of total 
quality management in American governments. Osbome & Gaebler (1992) provide 
many examples of successfiil change in government agencies from the USA. 
The extent of the literature reflecting on reform in bureaucracy, suggests either that 
it is easier to conduct research in a public sector agency, or that the public sector is 
leading the way in the attempt to overhaul bureaucratic power relations at the 
workplace. In terms of a continued and concerted approach to workplace reform I 
presume the latter to hold tme. The essential principles underlying these reforms 
include industrial democracy, equity, efficiency, effectiveness and productivity (LRC 
1990). Tucker etal (1992) comment that reform of workplace relations in the public 
sector is of special interest for a number of reasons, of which two are pertinent to this 
thesis. The first of these relates to the stereotype of the public sector bureaucracy as 
an inefficient and outmoded form of administration. There exists, therefore, a need 
to remove perceived inefficiencies. These are presumed to resuh from the 'time 
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honoured objectives and methods of operation' inherent in the public sector's 
adherence to bureaucratic procedures. The second relates to the beUef that Tucker 
et al. espouse: that the reform process has 'provided a significant opportunity for 
change to be negotiated and managed in a constmctive fashion' (1992, Vol 3, pi). 
Their study, which included two govemment departments and six government owned 
enterprises established that: 
AustraUan pubhc sector employment was changing for the better, and those involved 
in the process may draw encouragement... that they are part of a broad current of 
reform and not, as is often feared, conducting an isolated experiment (Tucker et al. 
1992, Vol 3, p2). 
One of these changes, which they saw as being for the better, was the development 
of consultative mechanisms. Another source, the Australian Workplace Industrial 
Relations Survey (AWIRS) data supports this observation. Callus et a/. (1991, pi98) 
report that 24% of public sector workplaces in their study had introduced some form 
of employee participation or consultative arrangement since the introduction of the 
Restmcturing and Efficiency Principle in 1987, as against 15% of private sector 
workplaces. However, Tucker et al. (1992, Vol 1, p4) point to the issues of 
traditional ways of being, emanating from the bureaucratic culture, hampering the 
participatory process. When this tradition is combined with inexperience in 
ftinctioning in a consultative manner significant barriers to reforming power relations 
are created. 
Some of the specific findings from the Tucker et al. study relating to changing the 
relations of individuals to the organisation are worth noting here. Their study of 
Australia Post suggested that: 
[i]n human resource terms, the spirit of cooperation, the level of trust and the 
willingness to consult and empathise ... has occurred despite the existence of sceptics 
within both union and management ranks. Politics, strategies, persuasion, conflict and 
power plays were also inevitably involved. Nonetheless where participative practices 
have taken hold ... the working climate appears to be ... more productive (Tucker et 
al 1992, Vol 3, pi 12). 
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From their study of the Australian Bureau of Statistics we are told that: 
[t]he willingness of management and union to cooperate and compromise ... 
demonstrated an ability to work towards an agreed 'vision' of the fiiture, whilst 
meeting govemment requirements of accountability, efficiency and responsiveness 
(Tucker et al 1992, Vol 3, pi 9). 
Similarly, cooperation has been integral to the changes at the Australian Taxation 
Office (ATO): 
..the ATO has developed a cooperative relationship with the PSU [Public Sector 
Union] and has sustained this for a period of five years. Based on extensive employee 
participation, the ATO and PSU have identified an extensive agenda on which they 
have overlapping and complementary interests (Tucker et al. 1992, Vol 3, p43). 
The key themes of cooperation and compromise articulated in these examples 
demonstrate a link to Tawney's statement about cooperation and agreement in the 
pursuit of efficiency. They also address the issue of changing the power relations 
between individuals. These themes are cooperation, consultation, compromise and 
tmst. As such they reflect the premises of industrial democracy, which as 
demonstrated in Chapter One is one of the underlying principles of workplace reform 
as expressed by the Govemment for both private and public sector organisations. 
These themes are seen as essential to successfiil participation by a recent Federal 
Minister for Industrial Relations, who suggests that 'joint union management 
participation' is a necessary aspect of effectively implementing any change (LRC 
1990, preface, p.vi). 
2.6 Conclusion 
In this Chapter I have expanded on the concept of bureaucracy, focussing in 
particular on the value systems that support the traditional authority relationship of 
control. I have shown that the managerialist paradigm has infiltrated the public sector, 
bringing with it prescriptions for organisational performance and behaviour that 
present a challenge to the value set underpinning the bureaucratic personality. I have 
shown that one such prescription is found in the participative job redesign process, 
which not only assumes as a starting point that existing processes are flawed, but also 
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suggests that workers are the best people to develop improved ways of organising 
work. I concluded with an overview of some of the documented attempts at securing 
changes to the bureaucratic value-set in favour of new values of cooperation, 
consultation, compromise and tmst which also appear to underpin the participative 
redesign process. 
These four themes: cooperation, consuhation, compromise and tmst; are the central 
tenets of the "excellence" genre in contemporary managerial discourse. Those aligned 
with the managerialist paradigm in public administration appear to have adopted this 
rhetoric as their raison d'etre. The intent of this rhetoric is to secure a change to the 
relationship between individual employees and "the bureaucracy". The change sought 
is to deliver empowerment to the individual in their daily work routines. The extent 
to which the lived reality of workplace relations in "bureaucracy" matches the rhetoric 
hinges on something of a revolution in both thinking and practice. To assess the likely 
achievement of the empowerment revolution requires a greater understanding of the 
processes assumed to generate this paradigmatic shift. It is to this issue that the next 
chapter is addressed. 
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SHIFT OR A SHIFT IN THE LOCUS OF 
CONTROL? 
This chapter examines the issue of changing power relations in bureaucratically 
administered organisations, forging links between the "managerialist" paradigm of the 
public sector and the excellence literature from contemporary managerial discourse, 
emanating from and for the private sector. This examination indicates that excellence 
is based on the construction of a new workplace ideology. The construction of the new 
ideology, of necessity, has ramifications for the lived reality of workplace actors. 
The previous chapter highlighted the importance of the prevailing managerial rhetoric 
of "excellence" and "empowerment". In this Chapter, I demonstrate that the state has 
been influenced by this rhetoric and the discourse surrounding industrial democracy 
in the development of the national work place reform agenda. The discussion in this 
chapter commences to address the subsidiary questions set for this research: 
* Can a system of employee participation enter the machinery of formal 
organisation embodied in "bureaucracy" and survive? 
* What are the supporting and constraining factors? 
To achieve this aim I commence by considering the basic tenets of organisational 
transformation as elucidated in the excellence genre of managerial theory. I then 
superimpose the Queensland Govemment's participative redesign methodology on 
this foundation, demonstrating that there is a degree of alignment between the 
Government's objectives and processes and the tenets of organisational 
transformation. I conclude the Chapter with a summary of three key sociological 
approaches to understanding both the rise of this discourse and the rationale for the 
state's pursuit of work place reform. 
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3.1 Participation, Power and the Practice of Reform 
In the introduction to this thesis I noted that Prieto (1993) has observed that during 
economic crises attention in the organisation of work shifts to the human element. In 
the same article he noted that: 
[t]he search for fashions and fads will always be present given that it is impossible 
logically or practically to come up with the 'right' answer. Ambiguity and uncertainty 
always spawn a search for 'solutions' (Prieto 1993, p627). 
It is in these times of crisis that paradigmatic shifts in thinking occur as the search for 
solutions continues. One such attempt at securing a paradigmatic shift is to be found 
in the "excellence" literature, the current managerial fashion or fad, which seems to 
have a woridwide following. The excellence literature is devoted to achieving the 
transformation of organisations, in both the private and public sectors (see Carr & 
Littmann 1990, Osbome & Gaebler 1992), to secure maximal performance on all 
indicators of corporate success. 
There is a distinct alliance between the goals of the work place reform agenda in 
Australia and the goals espoused in the excellence literature. This is most clearly 
articulated by the state. In Working Nation the Commonwealth Govemment assert 
that Australia needs to develop a culture of excellence as part of the way to economic 
recovery (Australia: Pariiament 1994, Vol 1, p5-7). Both the work place reform 
agenda and the excellence literature put forward a Utopian view of cooperative and 
participative workplace relations. This Utopian view is based on a culture of tmst 
between the parties, which may or may not be sufficiently developed in the culture of 
Australian industrial relations practice. The Govemment has argued that the process 
of workplace reform being pursued through the wages policy can develop this 
requisite tmst (Australia: DIR 1991, pi22). This culture of tmst is integral to 
democratising the workplace and is seen as a necessary pre-condition for the 
achievement of the goals of efficiency, effectiveness, productivity and quality of 
working life explicit in the workplace reform agenda. 
Two main perspectives on democratising the workplace dominate the literature. 
These can be thought of as two ends of a continuum. At one end we have those who 
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believe that it is all hollow rhetoric to mask a new form o^ control over workers (cf 
Braverman 1974, Burawoy 1979, DuGay & Salaman 1992, Miller &. Rose 1990, Keat 
& Abercrombie 1990). At the other end are those who believe that, in reality, we are 
facing a paradigmatic shift in the culture of work, and that empowerment through 
industrial democracy is an achievable idea whose time has finally come (cf Osborne 
& Gaebler 1992; Kanter 1990; Coleman 1990; Mathews 1989; Limerick & 
Cunnington 1993). It could be summed up as the perennial sociological issue of 
proletariat versus bourgeoisie: enslavement versus emancipation. Central to this 
continuum is the notion of power: who has it, who exercises it, how it is exercised, 
and what factors influence its definition and distribution. The task is to understand 
this power dynamic: its altemate fiinctions and meanings in the fads and fashions put 
forward as contemporary solutions to the crisis of productivity and profitability. 
These solutions dominantly emanate from the perspective of those who "suffer" most 
from such a crisis: the owners of capital, the mling elite and the bourgeoisie, 
supported by the elite in acadaemia and indeed from the elite representatives of the 
working classes, through the union movement. The current agenda of workplace 
reform again represents the interests of the mling class, but presented in the clothing 
of meeting the interests of the working classes. The mechanism through which the 
wolf gains the tmst of the sheep is through manipulating the power dynamic. 
The present crisis of productivity and profitability is purported to be a consequence 
of the very different economic environment facing today's organisations. Rather than 
being the stable and predictable environment assumed in the past, it is said that the 
operational environment has become one of discontinuous, unpredictable change (see 
Kanter 1983, 1990; Peters 1987). Consequently organisations have sought to achieve 
"flexibility", to allow a speedier and smoother response to changed and changing 
circumstances. This need for flexibility is also recognised by the Australian state in 
their determination of policy for an 'era of economic revolution' (Austraha: 
Pariiament 1994, Vol 1, p4): 
Government policies take account of the contemporary reality and the certainty of a 
fiiture in which the demands of global competition will become ever more strenuous, 
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and our fums and the people they employ will need ever more flexibility, innovation 
and skill (Australia: Parliament 1994, Vol 1, p7). 
The power dynamic between capital and labour has been posited in literature from 
both sides of the continuum as an important factor that either constrains or unleashes 
flexibility and innovation. Organisational stmcture and culture are also discussed in 
that context, as though they are separate from the power dynamic. I am suggesting 
that the power dynamic be seen as a consequence of stmctural and cultural factors 
within organisations. 
In pursuit of flexibility, organisations have sought to change the power dynamic 
through a variety of strategies affecting stmcture. In Australia they have been 
encouraged in this pursuit both through the literature and the actions of the state. 
They have been urged to design "flatter" management stmctures; to move away from 
"Taylorist" principles of the division of labour to fianctional teams or workplace 
communities; to move from traditional management to visionary "leading"; and to 
"humanise" the working environment to ensure the potential of staff is maximised. It 
is assumed that cuhural change will follow from all of these stmctural changes. 
That change should start with stmcture assumes a model of organisational change 
based on an iterative model of culture transformation. This model assumes that all 
groups react to their environment and have a need for "order". The need for order 
creates actions and sanctions which become custom and ritual. Over time these rituals 
become values which act as foundations for individual group members' attitude and 
perception formation. These attitudes affect behaviour in terms of reacting to the 
environment, which may in fact create a change in the environment - thus the cycle 
of culture formation begins again. The assumption behind organisational change 
strategies based on this type of model is that all organisations, no matter what their 
size, are held together by, and subscribe to, one set of values. That is, it presents an 
integrationist perspective on organisational life. 
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The epitome of this approach is found in the "transformational leadership" literature 
(Bass 1985; Bennis & Nanus 1985; Bums 1978; Tichy & Devanna 1986). While still 
operating from a traditional managerial perspective of inputs and outputs, there is a 
recognition within this literature that the values and beliefs of the organisation need 
to be meshed with the new stmctures suggested, or the new stmcture will fail in 
delivering its promise. This literature focuses on models designed to engineer cultural 
change, suggesting that the pivotal variable for success in this endeavour is leadership 
(see Burke & Litwin 1992). 
It is this literature that holds court within the discourse of management at the moment 
in both public and private sectors, but there appears a fiandamental flaw. It seems that 
a simple fact has been overlooked: that workers, who are living the culture(s) within 
established stmctures, are the agency through which the power dynamic is mediated. 
Further, it also overlooks that these workers are, as people, free agents. There is 
considerable potential for significant problems in delivering organisational change 
based on the assumptions that emanate from this viewpoint. An attempt at cultural 
change which does not directly address the pivotal role and place of employees in the 
power dynamic is destined for failure. This has not gone unnoticed by the Australian 
Govemment who also drew attention to management as a potential source of 
problems in cuhural change. They posit that: 
a crucial factor in initiating change was often the individuals involved at the 
workplace. ... it was only after the appointment of a new manager or a change in 
management strategies that the need for change was recognised ... The experiences 
and attitudes of individuals combined to create a workplace climate that may be 
conducive or resistant, to change (Australia: DIR 1991, pl21). 
The leadership literature appears to assume that all leaders as managers share the 
same approach to the human resource in the productivity equation. It fails to 
acknowledge the social dimension of the human element — it pays little attention to 
the emotional and social ties developed in working relationships. The literature on 
employee participation, however, specifically addresses concerns about the human 
element of the productivity equation. 
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Blumberg (1968) provides an interesting account of the history of employee 
participation. Reviewing over two and a half decades of research into diverse 
applications of worker participation he concludes that: 
[t]here is hardly a study m the entire literature which fails to demonstrate that 
satisfaction in work is enhanced or that other generally acknowledged beneficial 
consequences accrue fi-om a genuine increase in workers decision making power. 
Such consistency of findings, 1 submit, is rare in social research. (Blumberg 1968, 
pl23). 
The benefits that accme from participation are derived from a change in the nature 
of the power relation, that sees workers as people, not as a commodity. In 1976 
Dunphy alluded to increased co-operation from an educated and skilled work force 
becoming the 'deciding factor in organisational effectiveness' (in Pritchard 1976, 
p83). This is the nexus implied in the workplace reform agenda, evidenced in the 
Government's submission to the 1991 review of wage fixation principles. In the 
submission they suggested that there was a clear trend during the late 1980s to 
greater employee involvement and that contemporary managerial praxis was: 
increasingly emphasising the importance of employee consultation and participation, 
and of moving from a 'control' relationship with the work force to a 'commitment' 
relationship (Austraha: DK 1991, pi 15). 
It would seem that both contemporary managerial discourse and state social policy 
have heeded Dunphy's suggestion, in the search for a solution to the current crisis. In 
order to ascertain if this is the case it is necessary to overview the excellence genre 
and to explore the perceptions about power relations in the workplace which are 
expressed within this literature. 
3.2 The Excellence Genre: Transformational Rhetoric? 
Habermas suggested that social research should have emancipatory potential as its 
goal. To him social theory should have practical application to 'the self-emancipation 
of men from the constraints of unnecessary domination in all its forms' (Habermas 
1976, p.xviii). For the founding fathers of sociology the need of societal members for 
meaningfiil work provided an avenue for the exercise of domination. For Marx 
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(1964), this most fiindamental aspect of human existence resulted in alienation. 
Weber (1930) felt that it tumed creative people into the cogs in the machine of the 
iron cage of bureaucracy. Durkheim (1960) suggested it provided a paradox that 
restrained self-interest and helped create a cohesive and consensual society. 
The extent of domination provided by work may or may not be seen as necessary 
dependent upon one's perspective, but managerial theory in the eighties and nineties 
has assumed a mantle of emancipation directed towards workers, that, if taken on 
face value, suggests that there is in fact some unnecessary domination. Or at least this 
is the perspective portrayed in the excellence literature's interpretation of the 
enlightened relationship between workers and management found in so called 
"excellent" organisations. 
3.2.1 What is Excellence? 
My intent in this discussion is to highlight the basic premises and key processes 
through which these transformed and enlightened organisations might be created, if 
the prescriptions of the excellence genre are adopted. The excellence literature gained 
a firm foothold with Peters & Waterman's (1982) In Search of Excellence: Lessons 
from America's Best-run Companies'. In the following decade a plethora of books 
in a similar vein hit the shelves and became fodder for both practising and neophyte 
managers who were pursuing excellence. 
Excellence refers to organisational success, where the financial and emotional 
performance indicators of the corporation are in a state of peak performance. Quality, 
service and innovation are constmcted as prime orientations for the "excellent" 
organisation. Peters & Waterman define excellence as a state of'sustained financial 
performance that [is] as exceptional as the employee's performance' (1982, p.xvii). 
The first wave of Hterature in this genre targeted the private sector, but in its wake 
small eddies appeared throughout organisations in the public sector. 
1 It should be noted that Peters had a significant revision of his thinking in the latter part of the 1980s. 
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In tme Kantian terms the excellence literature posits a transcendent worid where 
performance is enhanced as workers and management are liberated from traditional 
power relations. Instead, they work together as "collaborative individuals" (Limerick 
& Cunnington 1993) in a dynamic, interesting and flexible workplace community 
geared to peak performance. Or so the Utopian view presented in this body of 
literature suggests. 
That dynamic, interesting'and flexible workplace community is created by changing 
organisational stmcture and culture. Stmctures are reconfigured with fewer barriers 
to communication between responsible operative and responsive manager. Authority 
and accountability are devolved as close to the point of delivery as possible, 
fiirthering the notion of the responsible operative. Workplace culture is managed to 
support this stmctural transformation. Leaders develop a vision and an identity for 
the organisation which inspires people to want to follow. Managers make meaning 
for workers to create a sense of cohesion and belonging to one big happy (and 
productive) family. 
Within both the private and the public sector the aim of this transformation is the 
same: to create an organisation that is responsive to its external environment, through 
creating dynamic, fluid processes and people, in place of static, rigid stmctures and 
staff. To coin Cullen (1987), this represents a transition in management and work 
practices, the outcome of which is a total transformation of the organisation. Alford 
(1993) suggests that, in the public sector, this means adopting a new model of 
management. He argues for a model based on a repertoire of managerial prescriptions 
to deal v^th contingent situations. In that model four features should be prominent: 
(1) an awareness of the value of the agency's service to key stakeholders; 
(2) a capacity to innovate within the constraints of the political climate; 
(3) a capacity to develop similar understandings in staffs; 
(4) an ethical stand that views the role of manager in the public sector as an agent 
of the public. 
Coaldrake, discussing the Queensland Govemment's perception of its public sector, 
takes this fiirther to suggest that a public administration: 
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must come to see that the task of responding to the flux of policy change, within a 
context of rapid shifts in the social and economic environment, as its business. The 
sector must be able to, ahnost paradoxically, secure enduring change. It must put in 
place the capacity to continually respond to change. It must manage for change 
(Coaldrake 1994, pi). 
Both Alford and Coaldrake are suggesting a model for the public sector based on the 
central tenets of the excellence literature. 
Osbome & Gaebler (1992) imply that the tenets of the excellence literature introduce 
a degree of private sector entrepreneurialism, loosely defined, into the public sector. 
It is the application of such a model which has formed the basis for the revolution 
sweeping American public sector agencies, from local to federal levels. It is this type 
of model which has seen New Zealand's public sector depose the traditional civil 
service model and mentality in favour of competition and contractual employment. 
It is this type of model which inspired the adoption of Program Management in 
govemment agencies, and has seen a trend toward government owned enterprises in 
Australia. It is this kind of model which the Goss Administration seeks to apply in the 
Queensland Public sector (cf Coaldrake 1994, pi). 
The basic premise that underpins the excellence literature is that society is in a 
constant state of flux where "discontinuous change" is the norm. A static 
organisational stmcture organised along Taylorist principles is not capable of coping 
with such change, therefore organisations have to be reconfigured as "networks" and 
"alliances" (Kanter 1990) with multi skilled staffs to provide a capacity for "flexible 
specialisation" (Piore & Sabel 1984). To maintain the new organisation factors such 
as "vision, mission and values", and the task of leadership take on a new imperative. 
Two major concepts in the excellence literature, which are claimed to support this 
transformation, are "empowerment" and "management of culture", explored fiirther 
in the next chapter. 
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Empirical support for the claims of the excellence literature has been provided by 
Burke & Litwin (1992). They developed a model of organisational change identifying 
which organisational variables have a causal influence on organisational performance 
(see Figure 3.1). Their research is significant for this thesis on two counts. In the first 
instance it provides a causal chain to help explain the factors involved in the pursuit 
of "excellence", if we accept that excellence is about improving organisational 
performance. The second point of significance is that it highlights the causal chain in 
the pursuit of such organisational performance in a public sector agency.^ 
Burke & Litwin categorise each of the components as either "transformational" or 
"transactional" variables. By transformational they mean variables, normally 
influencing or influenced by organisational cuhure, which are likely to predispose to 
'fiindamental changes in behaviour (e.g.: value shifts)' (Burke & Litwin 1992, p527). 
They suggest that these transformational factors are as follows: "External 
Environment", "Leadership", "Mission and Strategy", "Organizational Culture" and 
"Individual and Organizational Performance". The remaining factors in the model (see 
Figure 3.1) they identify as transactional variables. These variables are associated with 
'the everyday interactions and exchanges' (Burke & Litwin 1992, p527) in the 
workplace, which give rise to a particular organisational climate. In spite of 
suggesting that transformational variables influence or are influenced by culture, the 
model becomes a little circuitous/ tautological by the inclusion of culture as a 
component. The same may be said of the inclusion of work unit climate as a 
transactional variable. In their defence, their aim was to portray the big picture of 
organisational performance, an aim precluded by leaving out these two elements. 
' The model was empirically based on an organisational intervention in British Airways, designed to tum 
the organisation from a budget dependent agency of the British govemment to a private enterprise. 
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External EnviiomeDt 
hdividual & OrganisatJonal Perfonnance 
Figure 3.1 Burke & Litwin's (1992) Model of Organizational Performance and Change 
(transformational variables indicated by "box surround") 
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Although incorporated in the model, culture is taken as an a priori variable by the 
authors, who posit the need for its management as fiindamental to any transformative 
response to a changed external environment. This supports the conjecture of the 
excellence literature. Another key variable in the pursuit of organisational 
performance is that of individual performance. In the excellence literature, individual 
and organisational performance are linked together and articulated through the 
concept of empowerment. Burke & Litwin regard the individual performance factor 
as both a transformational and transactional variable and define it as 'the outcome or 
resuh as well as the indicator of effort and achievement' (1992, p533). Such a 
definition conforms with the contemporary managerial discourse on empowerment, 
as I discuss in the next chapter. 
ff the rhetoric is to be believed, the transformation of the public sector suggested by 
the excellence literature is of a revolutionary scale (Osborne & Gaebler 1992). 
According to Burke & Litwin, major organisational transformations are triggered by 
the external environment, but, once triggered,: 
mission, strategy, leadership and culture have more "weight" than structure, 
management practices, and systems ... These variables have more weight because 
when changing them ... they affect the total system (1992, p529). 
The crisis of productivity and profitability (as discussed in Chapter One) presented 
a changed external environment. The generic response in contemporary managerial 
discourse has been to review human resource management practices with an eye to 
democratising the workplace through empowerment. The paradigmatic shift in 
thinking required to embrace this part of the agenda of workplace reform requires 
what Burke & Litwin would describe as a fiindamental shift in values. I have asserted 
that the shift relates to values underpinning power relations in the workplace. 
The transformational change posited by the excellence literature has been deemed by 
the Australian state as essential. In Australia, and in Queensland in particular, the way 
govemments as employers have sought to achieve this transformational state in the 
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public sector has been through an 'explicit strategy ... of stmctural change' linked 
to a 'raft of human resource management reforms' (Coaldrake 1994, p4). 
In Queensland, one of the strategies to achieve this transformational state has been 
the implementation of the participative redesign process supporting the introduction 
of the stmctural efficiency principle. It is pertinent to now outline the "fit" of the job 
redesign process to the excellence model. 
3.2.2 Excellence & Participative Job Redesign 
The definition accorded to job redesign by the Queensland Government demonstrates 
a concern whh individual and organisational performance. Job redesign is: 
a planned participative process through which workers and management jointly 
analyse work and organisation, with the objectives of promoting efficiency and 
productivity and providing satisfactory, usefiil jobs with career opportunities 
(Queensland: DEVETIR 1991a, pi5). 
This joint investigation suggested in the definition above was to be given form 
through a joint working party comprised of employees representing both management 
and unions. There were to be joint working parties established for each of the work 
units^ in all of the Govemment departments. There was no limitation imposed on the 
issues to be investigated by the working party, in accordance with the guideHnes of 
the "broad agenda" of stmctural efficiency. In effect the working party was 
"empowered" to conduct a very broad analysis of their present working 
arrangements. The methodology lays out the detailed process of job redesign as 
encompassing an analysis of the current situation, examining organisation and 
administration, equipment and work processes and the skills within the work unit. 
These analyses were to be set within the framework of the overall objectives of the 
organisation as articulated in corporate, business or strategic plans, This caveat to the 
redesign brings in one of two transformational variables from Burke and Litwin's 
model: "Mission and Strategy". 
^ A work unit was defined as a 'group of employees in a definable work area which is logically 
organised' and which may or may not contain a number of 'job functions which are integrated to 
provide identifiable work outputs' (Queensland: DEVETIR 1991a, pl6) 
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The aim of the analysis of organisation and administration was to develop a report on 
the 'stmcture of management and administration' (Queensland: DEVETIR 1991a, p9 
Appendix 4). This was to include the formal and informal stmctures of control, major 
administrative processes, common problems and delays, and perceived strengths of 
the present arrangements. This analysis is directly aligned with the three variables of 
"Stmcture", "Management Practices" and "Systems, Policies and Procedures" in 
Burke & Litwin's model. 
The purpose of the analysis of equipment and work process was to report on what 
was currently done by the unit. The analysis was to cover an identification of the jobs 
and how things were presently done in terms of process and equipment. They were 
also to indicate the strengths and weaknesses of the current arrangements. This 
analysis straddles two of Burke «fe Litwin's variables: "Systems, PoUcies and 
Procedures" and "Tasks and Skills". 
The skills analysis was defined as being a 'process for collecting and collating 
information on the knowledge and capabilities of a given workforce, subject to them 
being pertinent to the specific work area' (Queensland: DEVETIR 1991a, p8, 
Appendix4). The report was to show the skills currently used in the work process, the 
skills held but not presently used (ostensibly to develop multi-skilling), and the 
preferences of workers to undertake skill development. The final part of the skills 
analysis was to identify barriers and impediments to accessing skills training and 
development. The aim of the analysis was to develop a report which synthesised the 
distribution of skills to tasks, indicate where available skills were not being adequately 
used and both personal and stmctural factors which might impede skill development. 
This analysis straddles three of Burke & Litwin's transactional variables: addressing 
both "Tasks & Skills", "Individual Needs and Values" and "Motivation". It also 
addresses the second transformational variable, in part, through its focus on individual 
performance. Thus we can integrate "Individual and "Organisational Performance" 
from Burke & Litwin's model. 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 70 
Rhetoric versus Reality 
Overlaying the participative process on Burke & Litwin's model (as shown in Figure 
3.2) it becomes apparent that the dominant focus for the process is on those factors 
identified by Burke and Litwin as "transactional". It will be recalled that the definition 
of a transactional variable is one which impacts on the everyday interactions and thus 
sets the tone for the work unit climate, but which does not bring about any 
fiindamental changes in behaviour. 
> • Tasks & Skills -^r 
Management Practices 
A 
Work Unit Climate 
A 
Systems, Policies & Procedures 
A 
^ - Motivation 
A 
-^ Individual Needs & Values 
Individual & Organisational Performance 
Figure 3.2 Elements of Burke & Litwin's Model addressed in Participative Redesign 
Herein lies the first indicator that the process is unlikely to deliver the 
transformational change expressed as desired in the rhetoric of the Commonwealth 
and State governments and indeed the union movement. 
Although there is a certain degree of congmence with Burke & Litwin's model of 
organisational performance, the emphasis placed on stmcture precludes any real 
transformation. It was hoped that the process would bring about a transformation in 
the individual staff member's performance, through the granting of empowerment 
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over the way work should be organised and thus to organisational performance. In 
light of the discussion in Chapter Two I think it fair to suggest that the emphasis on 
stmctural change is a consequence of the bureaucratic culture. Empowerment is here 
a process to address the stmcture of work organisation. It does not seem to be 
empowerment designed to deliver a 'commitment' relationship between worker and 
organisation, as opposed to one of'control'. 
I would also assert that as a model for organisational change, the participative 
redesign process is flawed by virtue of its reliance on the deterministic model of 
cultural transformation prevalent in the Queensland public sector (cf Coaldrake 
1994). This deterministic approach assumes two things: first, that only one set of 
values exist in large, and often diverse public sector agencies; and second, that 
changing the stmcture (or the environment) will create a new culture. Already the 
observation can be made that rhetoric does not match the reality, thus favouring an 
interpretation that places the workplace reform agenda at the control end of the 
workplace democracy continuum. 
3.2 Summary 
In the rhetoric underpinning the pursuit of organisational excellence a key factor is 
individual performance. It is to this that the concept of empowerment is addressed. 
To transform individual performance, by empowerment, the management of 
organisational cuhure becomes imperative. Thus, we have two foundation concepts 
highlighted as significant by this literature: empowerment and the management of 
culture. 
The reality of the Queensland Govemment's attempt to pursue excellence through the 
participative redesign process does not demonstrate any concern with the issue of 
organisational culture, or for genuine transformational change. It seems hollow 
rhetoric to change the locus of control. This has been the major suggestion offered 
within sociological critique, to which my discussion now moves. 
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3.3 Sociological Explanations of the Rise of Excellence 
Critique of the excellence literature can be substantiated from several sociological 
perspectives on work and organisation. Whilst contemporary managerial discourse 
demonstrates considerable convergence of thinking between authors, the same 
cannot be said for sociological discourse on the topic. Three major perspectives have 
devoted some attention to the issue of participative reform in the workplace. These 
three perspectives are informed by rational choice, the political economy of neo-
Marxism and post-stmcturalist theories. 
3.3.1 Rational Choice 
The rational choice approach is the closest to the rhetoric of excellence. A simplistic 
definition of rational choice theory is that it assumes that all actors follow a course 
of action guided by instmmental rationality: a means/ends orientation directed by a 
costs^enefits perspective. The development of rational choice theory is underpinned 
by theoretical work in economics. James Coleman (1990) extended the premises of 
rational choice into a theory of purposive social action and it is his theoretical 
position that informs the following discussion. 
In order to be constmed as a purposive actor three properties are essential. First, an 
actor must have the capacity to control resources and events. Second, they must have 
some form of interest in those resources and events. Finally, they need the ability to 
take action to realise their interests through their capacity to control some resource 
or event (Coleman 1990, p542). These three factors define the issue of "human 
agency". 
Coleman points out that in a social system, such as that found in the workplace, 
actors are not independent. In order to satisfy their interests it is necessary to engage 
in some form of social interaction with others (1990, p29). The exchange may or may 
not reap optimal benefits for all parties to the transaction, but exchange is essential 
if we are to talk of a system of action. 
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The relation between actors in the workplace is not merely a social exchange, it is 
also an exchange of power, if power is defined as the right to control a resource. In 
this case the exchange of power gives rise to what Coleman describes as a "disjoint 
authority relation". The basis to the exchange in this relation is that a worker 
exchanges labour for the company's reward. The worker gives the company a 
resource which was previously under self-control: the right to direct the individual's 
productive labour. Within rational choice theory, it is assumed that the worker 
regards the reward gained through this exchange as of greater realisable interest. As 
a consequence of giving up a right to control a resource the worker has entered into 
an authority relationship with the company. The company now has authority over the 
worker in regard to the direction of productive labour. The relationship developed 
between worker and employer is, within the rational choice perspective, one of power 
and authority. In this exchange relation the workers trade-off their right to control 
their labour so that they can realise their own interests. 
According to Coleman, this authority relation becomes disjoint because 'there is no 
assumption that authority will be exercised in the interests of the actors (employees)' 
(1990, p73). There is another assumption: that the interests of workers and the 
company are in some way different, but not antagonistic to each other — the 
relationship is assumed to "benefit" both players as they seek to maximise their 
interests. However, the authority relation subordinates the interests of the employees 
to those of the company, which as Coleman notes have to be 'exercised by extrinsic 
means' (1990, p74). Authority is exercised for the good of the company, or dominant 
party in the relation. 
There are parallels that can be drawn between Coleman's perspective on the worker's 
subordinating their autonomy over the control of their labour and the subordination 
described by Weber in the authority relationship within bureaucracy. Weber's rational-
legal authority relation was based on the codification of legal mles as a means of 
achieving domination. Those codified mles are then applied and, for the most part, 
accepted, thus constraining the free will, or agency, of the individual. It was this 
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conception of authority relations in formally organised administrations that led Weber 
(1930) to refer to people as cogs in the bureaucratic machine, stuck in an iron cage 
of rationality. 
Impersonality was fiindamental to Webers' understanding of bureaucratic 
organisation, as discussed in Chapter Two. The incumbent in the stmcture of 
bureaucracy left all notion of self, and self-interest at the doors of the organisation. 
The only interests that mattered were those of the bureaucracy. The issue of agency, 
or the purposive action of individuals, was therefore not of importance to Weber. 
This has been described as a 'fiindamental flaw in [Weber's] theory' (Coleman 1990, 
p423) of rational organisation. Coleman's own perspective presumes to account for 
this omission through recognising that all actors have the capacity to be purposive 
actors, and will strive to realise their interests, irrespective of — or indeed 
consequential to — the constraints of the power/authority relation. He suggests that 
operating throughout an organisation is a fiindamental property of social existence 
— that a capacity for agency must result in the development of self-serving interests. 
This is tme at the corporate and individual level: viz entities created by the corporate 
body, and the people who are employed in order to meet the goals of the corporate 
body, develop and implement interests of their own (Coleman 1990, p423). These 
interests may or may not correlate with those of the corporate body and may or may 
not be antagonistic to the corporate body. 
There has been intense debate and work on control and motivation within 
organisational theory generated from this "oversight" of human agency in the 
Weberian model of bureaucracy. The fiindamental and perennial questions posed in 
these debates relate to ensuring that the productive labour which organisations have 
purchased is directed towards the corporate interests; or that workers are motivated 
to du^ ect their labour towards the interests of the organisation of their own free will. 
The third ahemative, that workers have absolutely no interest in aligning their 
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interests with those of the company is given very little consideration in the control or 
motivation side of the debate. 
That the workers' interests may diverge from those of the corporation and therefore 
require either control or inducement to ensure conformity has been presented in 
contemporary managerial discourse as a consequence of the lack of official "voice" 
given to the employee. Coleman regards this as a consequence of the asymmetry of 
power in a disjoint authority relation, but he does not address the issue of voice in 
such relations. He notes only that when giving up a right, such as the right to control 
a resource, people ordinarily gain from the exchange a complementary right, such as 
the right to partially control the actions of the corporate body created by the 
relationship (Coleman 1990, p465). By their very nature, disjoint authority relations 
preclude this ordinarily assumed right. His suggestion that the foundations of 
organisational theory need to be dismantied and rebuih (Coleman 1990, p424) impUes 
that such a rebuilding needs to account for, or incorporate, the significance of 
employees' voices. In making this suggestion he sets a challenge to his own notion of 
the existing authority relation, optimistically asserting that we are presently witnessing 
moves in this very direction (Coleman 1990, p424). 
Coleman argues that the form of rational organisation identified by Weber in the ideal 
type of bureaucracy is in transition, partly as a consequence of debates around 
control, motivation and agency. It is his belief that the outcome of this transition will 
lead to a form of organisation that 'acts largely as an investor, facilitator and guide 
to the successfiil deployment of the resources it invests' (Coleman 1990, p425). 
In that organisational form the voice of those workers who have given up the right 
to direct their productive labour will be heard: as he says '[t]he resuhing society ... 
promises to be one in which labor is done largely under the individual's own direction' 
(Coleman 1990, p425). Such a view on working life is encouragingly optimistic, and 
has been the goal of the humanist school of thought since the 1930s. Exponents such 
as Mayo, Herzberg, and Emery among others, have been preaching just that message 
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through their work on processes which are designed to "humanise" working relations, 
such as participative job redesign. 
Processes such as participative job redesign are not so much about humanising the 
workplace as they are about providing a stmctural mechanism for dismantling and 
rebuilding the organisational order. In Coleman's optimistic framework the voice of 
employees is incorporated in these processes. In terms of the workplace reform 
agenda in Australia the goal of this stmctural mechanism is the attainment of an 
optimal realisation of interests for all parties: efficiency, effectiveness, productivity 
and quality of working life. The format prescribed through the reform principles 
establishes a 'purposive framework based on a principle of maximisation ... within a 
particular set of limitations' (Coleman 1990, p392). But, apart from the limitations 
imposed by the prescribed process and corporate parameters, there are also impUcit 
limitations which arise as a consequence of the existing disjoint authority relation in 
the workplace. It is these limitations in the authority relation which are left 
unaddressed within rational choice, and which would suggest that Coleman's brave 
new order may be untenable whhout major cultural change. 
In the vocabulary of rational choice the actors in the rebuilding of the organisational 
order are the workers and the employer's agent — management. The interests of the 
worker, as presumed by the process, ought to relate to all four interests noted in the 
goal of workplace reform, as should the interests of management. The resources 
which the worker controls are physical, mental and creative labour processes. The 
resources controlled by management are the other factors of production: physical, 
material, financial and human resources, and corporate policies. The process assumes 
that the voice of the employee and management will contribute equally to all four 
goals in the rational pursuit of maximising benefits. The logic underpinning the 
methodology is that workers should want to exercise a voice if they are concerned 
with realising their interest in: (1) security of employment and maximising 
compensation, corollaries of productivity; (2) minimising exertion, a corollary of 
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efficiency; (3) maximising perceived status, a corollary of effectiveness; (4) 
maximising enjoyment, a corollary of quality of working life. The interests are not 
dissimilar for management although the orientation may be ahered. From a rational 
choice perspective the participative workplace reform process and job redesign in 
particular ought to be a successfiil mechanism for maximising the potential for the 
reaHsation of similar interests. All in all a very rational process to apply in these 
circumstances. 
Apart from the issue of the power relation, a key problem is the assumption of a 
similarity of interests. At the national level there has been a serious and continuing 
attempt to generate consensus about these interests. Over the past decade we have 
witnessed several manifestations. The foundation to this presumed consensus lies in 
the much flaunted ACTU/ALP accord agreements, stressing the links in thinking on 
micro-economic reform between the Australian Labor Party in govemment and the 
trade union movement. We have seen the publication of the tripartite Australia 
Reconstructed (Australia: Department of Trade 1987) and the implementation of its 
attendant award restmcturing and training-led agenda for recovery. At the start of 
1995 the Australian Council of Trades' Unions conducted advertising campaigns on 
prime time television stressing cooperation in the change agenda and the role of all 
Australian workers in lifting Australia's productivity. Finally, in Working Nation the 
Govemment appealed to the nation to make a conscious effort to offer 'simple loyalty 
to our fellow Australians' in the efforts of 'every one of us' to play their part in 
creating a dynamic economy (Austraha: Pariiament 1994, Vol 1, p30). All this has 
been done in an attempt to generate consensus about the similarity of the interests 
between members of the working classes and caphal. That such a continuing 
onslaught by the state should be deemed necessary, impUes that a convincing case 
exists to suggest that there is no, or little, similarity of interests. From a rational 
choice perspective what we are witnessing is an attempt to secure some sympathy for 
an identification with the interests of the corporate actors. The aim is to create an 
environment in which, as Coleman puts it: 
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[o]ne actor has adopted, or taken up, the other's interests. Thus the first actor [the 
employee] acts as the agent of the other [the employer] without the necessity of 
policing ... and with payment only sufficient to cover his needs. His interests, being 
those of [the employer] do not lead to actions inunical to the [employer's] interests. He 
is as attentive as is the [employer] himself to waste, inefficiency, bureaucratic rigidity, 
and all the other problems against which the [employer] must guard. (Coleman 1990 
pi 58). 
Coleman also alerts to a potential problem in the creation of this identification, which 
he terms "affine agency". That problem emanates from his assertion that employees 
at the lower end of the totem pole usually remain least identified with the company 
as they are the least benefited. This creates a possible area of difficulty with 
participative job redesign at the work unit level, where the people involved are 
precisely those at the lower end of the totem pole. It also puts another nail in the 
coffin of the transition to self-directed labour. 
Rational choice resolves this problem by suggesting that what is required is a process 
through which the costs of changing the employee's interests to align with those of 
the employer are overcome (Coleman 1990). The point of concern is the notion of 
this process tapping into the subjective state of the actor so that they change 
themselves. The mechanism through which the subjective state of the actor is ahered 
within rational choice is one of acculturation, with the intemalisation of the norms 
and values of the corporate body. Corporate ideology thus plays an important part 
in negotiating change in the subjective state of employees. Reinforcement by a 
complementary national ideology would presumably speed the process. 
The fiinction of ideology in the context of rational choice theory is to increase the 
social capital available to employees, social capital which can subsequently be utilised 
by the employer. The way this is achieved is through influencing the nature of the 
social relations between people in the system, such that the potential for action is 
realised. Social capital is therefore capable of facilitating productive activity (Coleman 
1990, p304) and is a significant resource in terms of participative job redesign. 
Underpinning social capital is the notion of tmst and its role in establishing 
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expectations of behaviour. The traditional hierarchical system of bureaucratic 
administration had established expectations of behaviour between the occupants of 
positions in the system. Tmst in the system became entrenched. Yet, through its 
creation of positions in disjoint authority relations, distmst in the individual actor had 
been institutionalised. The dominant message of bureaucratic ideology is that people 
can not be tmsted — only systems can. 
The context of restmcturing in which Australian industry is presently embroiled 
presents problems for extant social capital. The very system of social relations in 
organisations is changing. Dismptions to social relations are highly destmctive of 
social capital (Coleman 1990, p320). The bureaucratic system of formal 
administration was one mechanism for ensuring stability of social relations and thus 
maximising social capital. The re-organisation towards cooperative self-managed 
teams or autonomous work groups now prevalent, even if transitional as suggested 
by Coleman, has established an unstable environment. In this instability, the 
established cultural norms of authority relations, which created the focus on tmst in 
the system, are thrown into chaos. The message now promulgated is the antithesis of 
traditional social relations: the system is dysfiinctional — it is people who are to be 
tmsted. The problem becomes one of rebuilding interpersonal tmst to replace system 
tmst. Transforming what was previously distmst in individuals to tmst is no mean 
feat (cf Luhmann 1979), especially when the status quo of the basis to power is also 
being challenged. 
3.3.1 Summary 
A rational choice perspective on participative workplace reform presents three 
possibly significant variables. The first relates to the basis of the power relation. The 
second to the creation of affine agency, with its concomitant concerns about 
subjective change in employees' interests. The third relates to social capital, in 
particular the creation of interpersonal tmst in a period of discontinuous change. 
Common to all of these is the role of ideology and its influence on norms and values. 
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3.3.2 Neo-Marxist Explanation 
Classical industrial sociology is based on a Marxian approach to workplace relations. 
The guiding thread of this approach was offered in Marx's statement that: 
in the social production of their life, men enter mto defmite relations that are 
indispensable and independent of theu" will... The mode of production of material life 
conditions the social, political and intellectual life processes in general (in Wilhnott 
1993, p 690). 
Marxian analysis assumes that reality is stmctured by two essential needs of 
capitalism: to pursue profit and to ensure that class consciousness does not impede 
that process. The epistemological difference between rational choice and labour 
process thinking relates to this issue of interests. Unlike rational choice, where actors 
interests form the basis to action, the underpinning assumption within Marxian 
frameworks is that the tme interests of class actors either cannot be revealed, as in 
the case of capital, or cannot be allowed to be realised, as in the case of labour, if the 
status quo of explohative labour relations is to prevail. 
The periodic crises faced by capital present opportumties for the status quo in class 
relations to be challenged. Indeed, an optimistic Marxist may constme the present 
period of restmcturing as indicating that society is on its way to that fortuitous and 
fatefiil coincidence, of heightened class consciousness coupled with insurmountable 
stmctural crises, and therefore it is only a matter of time before we see a fiindamental 
and revolutionary transformation of productive relations. However, this optimistic 
conclusion is not supported by the labour process school of thought. Although having 
suffered considerable attack, labour process theory is enjoying something of a revival, 
renewal and resurgence. 
Inspired by Braverman's Labour & Monopoly Capital (1974) and Burawoy's 
Manufacturing Consent (1979) the intellectual tradition of labour process theory has 
been informed by four main elements (cf Thompson 1990). First, the primary focus 
of analysis is on the relation between capital and labour at the immediate point of 
production. Second, any changes to the production process are inspired by the 
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underpinning logic and imperative of accumulation and are directed by capital. Third, 
in order to maximise accumulation capital is required to control labour. And finally, 
labour process theory assumes the relation between capital and labour to be 
antagonistic. The goal of labour process theory has been to explain how the relations 
which characterise the organisation of work in caphalist society serve to 'realise and 
perpetuate the control and exploitation of labour' (Strinati 1990, p212). From a 
labour process perspective the excellence paradigm of collaborative individuaHsm is 
not about achieving empowerment for workers — it is a new mechanism of control. 
The basic assumption which informed development in labour process theory followed 
Marx's thesis on the real subordination of labour, viz capital needs to control labour 
or have labour collude in its own control. As a consequence traditional labour process 
theory was perceived as deterministic in its approach. The dominant actor was 
portrayed as capital, with [organised] labour viewed as a necessary add-on. The 
dominant paradigm was control and resistance. Despite the ideal of emancipation 
enshrined in critical theory (Habermas 1976), the focus for labour process theorists 
has been on the managerial side of the labour equation, representing management as 
capital's agents (Thompson 1990). Issues of rationalisation and innovation were seen 
as a consequence of market pressure to maximise valorisation (Knights & Willmott 
1990, p5). From this perspective changes in the organisational form of workplace 
relations are characterised as responses by management, as capital's agent, to inherent 
contradictions in the economic, political and ideological dimensions of the work 
context (cf Burawoy 1985). 
Two main areas have been perceived as serious oversights: one relating to the theory 
itself and one to the type of research generally pursued. Within the theory, the focus 
on the control and resistance paradigm and the privileging of capital labour relations 
at the pomt of production has omitted consideration of the individual worker and the 
significant influence of the state in workplace relations. Within the research flowing 
from labour process theory the tendency to assume that labour means factory worker 
or first Une operative has focussed on manufacturing production processes, almost 
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stating that production means there has to be an item generated, ignoring the huge 
services sector. Since 1990, developments within labour process theory have sought 
to address some of these fiindamental omissions in an attempt to generate a more 
comprehensive understanding of the stmctural nature of social relations in the 
workplace through applying a dialectical approach to analysis, recognising the 
significance of human agency. The dialectical variant of labour process theory, 
suggested by authors such as Knights and Willmott, offers a potentially more 
comprehensive understanding of participative job redesign and it is from this bias that 
the following discussion is approached. 
Drawing on Thompson (1990) and Edwards (1990), it can be said that a dialectical 
perspective on the labour process requires a consideration of three aspects of the 
social world in the workplace if it is to provide a coherent and complete explanation. 
First, it requires that the socio-historical context in which particular strategies are 
conceived and implemented is explored. Second, it requires that the contradictions 
evident in both stmcture and strategy are analysed. And finally, it requires that the 
social constmction of the reality as lived by all agents is understood. As is apparent, 
this approach is a long way removed from the "traditional" labour process bandwagon 
of the control paradigm. It acknowledges both 'the complexity and variability of 
changes in the labour process' (Thompson 1990, p98) and issues of agency, whilst 
focussing on concerns about domination and subordination within capitalism. The 
goal of this approach is to develop a tme pohtics of production (Strinati 1990). 
Manwaring & Wood (1985) emphasise that the labour process is a joint, but not 
necessarily equal, creation. Even though it retains the prerogative to reconstitute the 
labour process, capitalism depends on the participation of workers. Thompson (1990) 
has argued that labour process theory as it stands at the moment has missed this point 
by focussing on managerial intent and outcomes. He insists that 'at some level 
workers' cooperation, creative and productive powers, and consent must be engaged 
and mobiHsed' (Thompson 1990, pi 01) as a consequence of the need to follow the 
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logic of accumulation. Control and coercion, traditionally reUed upon, cannot keep 
pace with the continual revolutionisation of the labour process required to maximise 
profit. 
One inference that may be drawn from Thompson's paper is the role played by 
ideology in securing and mobilising cooperation and consent. This is an issue that has 
been directly tackled by Strinati (1990) in his attempts at developing the theory of the 
politics of production. Strinati suggests that the extension of political ideology into 
the workplace allows the state to become a direct player in the labour process. He 
suggests that the prevailing populist ideologies adopted by the majority of 
govemments in the industrialised nations, have seen capital 'more ready and wiUing 
to embrace populism as the most appropriate way by which industrial relations can 
be reformed ... and ... ideologically legitimated' (Strinati 1990, p239). 
Within labour process theory, moves towards industrial citizenship can be understood 
as the outcome of a populist ideology being used to secure cooperation and consent, 
in place of control and coercion. But still peripheral is the issue of agency in terms of 
the active constmction of social reality at the workplace by the actors involved. This 
has to be a chasm that needs bridging when Marx himself noted that human beings 
were not just gregarious, but also political animals (Marx 1973, p84 cited in Willmott 
1990, p353). One reason suggested by Knights (1990) for this chasm is the basic 
orientation to the managerial perspective on control in terms of a zero-sum power 
relation. To move towards an understanding of agency, and thus to a tme politics of 
production, this perspective on power has to be reviewed. To this end he invokes 
Foucault's precondition that power is only exerted when there is available some 
freedom of action. As Knights phrases it: '[it] is precisely because human actions are 
free that power is exercised as a means of persuading others to use their freedom in 
a particular way' (1990, p325). 
This notion of potential freedom of action and the need for envisioning work as a 
cooperative endeavour between capital and labour is central to understanding the 
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politics of production suggested in the workplace reform agenda through the strategy 
of participative job redesign. From a labour process perspective (cf Thompson 1990, 
Edwards 1990) we first need to reflect on the socio-historical circumstances which 
created the reform agenda. 
The socio-historical context surrounding the implementation of job redesign is one 
that reflects the effects of Australia's economic situation in a circumstance of global 
recession. The genesis of the stmctural efficiency principle as a mechanism for 
transformational change reflected the concem of industry, government and unions for 
not only economic survival, but also individual survival. The Australian Labor Party 
(ALP) government, well past its honeymoon period, needed to convince the 
electorate that it could control the downward economic spiral through its accord with 
the Australian Council of Trades' Unions (ACTU). It needed to convince employers 
that it was not in the pocket of the Australian Council of Trades' Unions. It needed 
to convince hself that there was a possible rescue strategy. The Australian Council 
of Trades' Unions needed to assure its members that it was working to secure 
employment and the maintenance of real wages. The Confederation of Australian 
Industries (CAI) needed to show its members that it was doing all it could to 
minimise state interference in profit maximisation and union interference in 
maximising productivity. 
Cooperation, not confrontation became the new maxim for all three parties as a 
tripartite mission set out to review work practices overseas. Australia Reconstructed 
was a statement about the new ethos of cooperation. Subsequently, legislative reform 
as the basis for wage determination was enshrined through the Australian Industrial 
Relations Commission's National Wage Case Decisions of 1987, 1988 and 1991. The 
new basis was the stmctural efficiency principle. Wage increases would only be 
forthcoming with enhanced productivity. The labour process was to be examined to 
identify and remove any stmctural impediments to increasing productivity. In that 
examination, due recognition was to be given to the joint nature of the production 
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process, through engaging the cooperation and creativity of the employees (cf 
Thompson 1990) in attempting to identify better ways of doing the job. 
On the surface, it would seem that the interests of the mling classes were achieved. 
At the national level the government's interest had been met: industry was set to 
become more productive and efficient therefore all economic indicators would 
improve, it would look good, and thereby remain in oflBce. Unions, whilst having their 
interests acknowledged by the state, would be kept in check therefore employers 
would not be lobbying the government over industrial relations issues. Employers' 
interests had been met: previous barriers to change institutionalised in the award 
system were being removed and the bitter pill of pay rises would only be associated 
with commensurate productivity increases. Unions' interests had been met: changes 
in the workplace were to involve negotiation and consuhation whh workers, a 
training agenda had been initiated, and rank and file members stood to benefit 
financially through productivhy based pay rises. At the enterprise level the ethos of 
cooperation saw participative and consultative practices recommended and endorsed 
by the state. Missing in this account, however is a fuller recognition of the other side 
of the labour equation — the rank and file front line worker. The tradhion of labour 
process theory would suggest that the worker's class consciousness is held in 
abeyance through capital's managerial strategy: cooperation by the workers in their 
heightened explohation. Hegemonic control is taken to its limits by state supported 
stmctural change to industrial relations. 
The most recent developments in labour process theory have been influenced heavily 
by post-modernist concerns with indeterminacy. Willmott (1993) has argued that, if 
the largest problem facing labour process theory is "the missing subject", then a more 
adequate account of existential issues is necessary. This stems partly from the priority 
accorded to the role of employment in personal identity formation. He suggests that 
'there is an emergent and expanding ... consciousness of the constmcted, mutable 
character of both "object" and "subject"' (Willmott 1993, p700). To address this he 
suggests that: 
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labour process theory must [work at] ...understanding how existential struggles with 
self-identity are promoted by, and serve to sustain, the contradictory organization and 
control of the capitalist labour process (Willmott 1993, p701). 
3.3.2 Summary 
"Excellence" is best explained from the labour process perspective as an attempt to 
generate an ideological consensus. This obscures class consciousness and at the same 
time effectively closes off the previously contested terrain of appropriate 
compensation for labour. A mechanism through which this ideology may operate is 
found in the focus on the development of the self into a fully participating stakeholder 
in the organisation. From the perspective of political economy, it is specifically the 
constmction of cooperation as a hegemonic device for 'winning the consent of the 
dominated classes' (Abercrombie, Hill & Turner 1986, p99) which becomes a focus 
for study. This review of labour process thinking directs attention at the role of the 
state as an ideological player in the constmction game. 
3.3.3 Post-Structuralist Critique 
The major criticism emanating from the post-stmcturalist perspective is the ubiquity 
of the "discourse of enterprise" (DuGay & Salaman 1992, Keat & Abercrombie 1991, 
and Rose 1990). This discourse focuses on relations with customers, both internal and 
external, which stmcture and direct work organisation and the govemance of staff. 
If we accept Albrow's suggestion that bureaucracy is about the relations of individuals 
to abstract organisational features (1970, pi 25) then the discourse of enterprise may 
well translate painlessly into the bureaucratic culture, be h in terms of bureaucracy 
as public administration or bureaucracy as the organisation. 
In this context enterprise means 'the application of "market forces" and 
"entrepreneurial principles" to every sphere of human existence' (DuGay & Salaman 
1992, p628). These entrepreneurial principles relate to ways of being in the world: 
to living a life marked by 'energy, initiative, calculation, self-reliance and personal 
responsibility' (DuGay & Salaman 1992, p629). The mechanism through which these 
entrepreneurial principles are translated to the domain of the self and of the 
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organisation is the key to the success of what DuGay & Salaman have labelled the 
"discourse of enterprise". 
Although recognising the importance of the external environment in the restmcturing 
agenda, this perspective suggests that the more influential element has been cultural 
engineering through language. The major focus for this cultural engineering has been 
a renewed emphasis on the customer. This is a focus which has achieved some degree 
of hegemonic ascendancy, in part, because it has lacked any serious rival (DuGay & 
Salaman 1992, p630) in ehher the private or pubUc sectors. 
The conclusion drawn from this perspective is that the trend towards excellence 
represents an attempt at managerial control through a pervasive ideology: an ideology 
which has been relatively successful in generating consensual harmony in workplace 
relations. That ideology is enshrined in the language of excellence which re-imagines 
the organisation in such a way that the value-added by each employee is improved as 
they seek to provide exemplary customer service to real (external) and imagined 
(internal) customers (DuGay & Salaman 1992, p618). 
According to DuGay & Salaman, the public sector has also fallen prey to this cuhural 
engineering, despite the lack of a cleariy defined market orientation. In order to 
enshrine a focus on the customer in the public sector governments have enacted 
supportive or enabling legislation, thus giving such restmcturing a 'further level of 
reality and conviction' (1992, p620). 
In the process of this reimagination, the principles of bureaucracy are supplanted by 
those of market relations (DuGay & Salaman 1992, p616). As they note: 
there is no doubt that managerial representations of the customer as a means of 
restructuring organizations, and of influencing employees' behaviour and attitudes, are 
of real importance (DuGay & Salaman 1992, p619). 
What makes these representations important is the influence they exert at the 
subjective level of workplace relations. DuGay & Salaman point, in fact, to a focus 
on the customer as a new variant of managerial control which does not 'stifle 
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individual spontaneity and responsiveness' (1992, p622) as does bureaucratic control. 
The exercise of this control is achieved through the language of the discourse of 
enterprise and as they stress: 
there can hardly be a school, hospital, social services department, university or college 
in the UK that has not in some way become permeated by the language of enterprise. 
Enterprise has remorselessly reconceptualized and remodelled almost everything in 
its path.... from the hospital to the railway station, from the classroom to the museum, 
the nation finds itself translated. 'Patients', 'parents', 'passengers', and 'pupils' are 
reimaged as 'customers' PuGay & Salaman 1992, p622). 
The argument that the discourse of enterprise represents a new form of managerial 
control is based on a Foucauldian analysis of the language-power relation evident in 
contemporary managerial discourse. DuGay & Salaman argue that technologies of 
the self and technologies of power are 'imperceptibly merged' in the reimagined 
organisation (1992, p626). From this perspective, the cooperation of employees will 
arise as a consequence of an inherent need to pursue the path of self-fulfilment, as 
Miller & Rose (1990) phrase it: 'the government of work now passes through the 
psychological strivings of each and every individual for fiilfilment' (1990, p27). 
These psychological strivings are not restricted to the workplace as the employees are 
themselves customers. The control generated becomes allied to basic mles for 
everyday living in all social environments, becoming a socially accepted mling 
ideology. From DuGay & Salaman's perspective the control of ideologically sound 
economic rationality has successfully invaded the very soul of all subjected to the 
discourse of enterprise, in all niches of social life. 
An ahernative argument however, is that the organisational revolution is a littie out 
of step with the reality of lived experience in the workplace (Linhart 1992). Writing 
from the experiences of a different culture (French, not British), and a quasi Marxist 
perspective Linhart recognises that this culture d'entreprise emanated from the USA 
and that the context of contingent variables which lent it support there may in fact be 
very different for other countries trying to import and emulate. Her discussion 
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suggests that the culture of French workplaces has not been supportive of this new 
immigrant. 
She accepts that the social dimension of organisational transformation is oriented 
towards developing new mental attitudes towards both parties, on the part of 
employee and employer, and that the "client" has become a mechanism for achieving 
this homogenisation. The aim of her homogenisation is to allow companies to 
perform well. To do so : 
companies must be united, open and homogeneous; everybody should speak the same 
language, reason with the same codes of reference and with identical criteria and 
rationales, circulate a flow of information of various kinds, and bear in mind the 
multiple constraints which weigh on all concerned (Linhart 1992, p52). 
The process to achieve this homogenisation adopted by French firms has been to 
utilise widespread employee participation. This has created a new and active role for 
workers: as she describes it they are now dynamic actors in this social game (Linhart 
1992, p56). As such they conform whh the mles of conduct articulated by DuGay & 
Salaman noted earlier in this chapter. Linhart states that these actors: 
are required to contribute to innovations, to be inventive, to participate in the 
modification of their environment and to take into consideration a whole series of 
parameters which they were not expected to know about before. They are now 
expected to have managenal, entrepreneurial and technical minds (1992, p56) . 
The problem is that there is a 'fundamental obstacle' (Linhart 1992, p59) to the 
successful integration of the culture d'entreprise which relates to the historical 
context of the relations of control. That problem is one of tmst, or more specifically 
mistmst, between the parties. Securing loyalty to the company's objectives is the goal 
of the participative method: instilling and distilling a consensual philosophy (Linhart 
1992, p62) which v l^l orient social relations at the workplace to tmst means changing 
the attitudes and identity of workers (Linhart 1992, p61). We see again , as in rational 
choice perspectives, an assumption that workers are ehher "for" the company or 
"against" it: a zero-sum relationship. Again there is no recognition of the potential of 
a "middle ground" of worker indifference to the company's objectives. Yet, Linhart 
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suggests that the culture d'entreprise is flawed in its reliance on transforming the 
individual. As she says, companies are preferring to try and change the mind sets of 
workers. She sees such an effort as a 'perilous venture ... The risk is interfering whh 
his [sic'] very abihty as an actor' (Linhart 1992, p63). 
It is Linhart's concern about the minimisation of conflict whhin the culture 
d'entreprise that opens reconsideration of the very old idea of participation as 
cooptation. Cooptation suggests that the rhetoric of participation whhin the 
excellence genre is in fact a blatant attempt at control. Selznick (1966) defines 
cooptation as 'the process of absorbing new elements into the leadership or policy 
determining stmcture of an organisation as a means of averting threats to its stability' 
(1966, pl3). The aim of cooptation in this context is to absorb workers into what is 
authentically regarded as managerial territory, by having them involved in and sharing 
responsibility for, decision making but with no concomkant sharing of power. 
Cooptation would allow employers to gain all the benefits assumed to accme from 
participation, but suffer none of the risks of damaging the superordinate-subordinate 
authority relation of bureaucratic organisation. 
CoUmann (1981) has argued that cooptation represents the imposhion of bureaucratic 
discipline, the outcome of which is to institutionahse conflict in such a way that it is 
confined 'within their own fields of activhy and to contain the secondary conflicts 
generated thereby' (1981, p52). The crisis of productivity and profitability requires 
just such a containment of potential conflict. The principles of cooptation fly in the 
face of the rhetoric of participation within the excellence genre. However, they do 
speak to the significance of the dominant power relation and to a mechanism which 
has been used to successfully quell insurrection by clients of the bureaucracy (cf 
Collmann 1981). It is a small transposition to substitute workers for clients. 
Although both Linhart and DuGay & Salaman are concemed whh the philosophy of 
social relations, the fundamental point of difference between them is oriented around 
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the paradox of reality as lived by actors in the workplace. DuGay & Salaman 
unquestioningly accept that the rhetoric is reahty. Linhart appears to be a little more 
cynical. 
From a post-stmcturalist perspective "excellence" is best explained through the 
creation of a totalising ideology which permeates the social and poHtical environments 
at the micro-level of the organisation and the macro-level of society. Key elements 
for investigation are therefore the ideas of empowerment, control and culture as 
participation becomes ideological. 
3.3 Summary 
A summary of this brief excursus into a sociological critique of excellence has 
revealed distinct similarities. All three perspectives speak to the notion of ideology, 
albeit from differing angles. Rational choice discusses the social function of ideology 
in social exchange terms. The political economy of neo-Marxism suggests that the 
constmction of ideology conceals and distorts class interests. Post-stmcturaUsm 
asserts that all ideology is socially determined through a set of everyday practices and 
becomes reality independent of stmcture. The three perspectives suggest that to 
investigate the ideology of organisational excellence we need to address the fiinction 
the ideology plays, the interests it serves, and the practices observed accompanying 
the rhetoric. Attention needs also to be directed to the role of the state and the role 
of the actors, be they corporate bodies or individuals. 
3.4 Conclusion 
In this Chapter I have shown that the excellence genre is the fad or fashion 
dominating managerial discourse in the 1990s in both the private and pubhc sector. 
It has moved beyond managerial praxis to penetrate state policy and practice. From 
an overview of three differing critiques of "excellence" we can surmise that the 
success, read as persistence, of the excellence genre is attributable to the creation of 
an homogenising and totalising ideology. Key elements of this ideology are a notion 
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of empowerment of workers and the maintenance of an organisational culture 
conducive to empowered actors, which facilitates the growth of tmst between parties 
working co-operatively to secure shared goals. In the Australian context this ideology 
appears to have helped in considerably reducing industrial conflict during the period 
1987 - 1994, but there are signs in 1995 that workers are seeing through the ideology 
with a resurgence of industrial action. 
The issue of whether the ideology changes perceptions of reality remains to be tested. 
From a preliminary discussion of the participative redesign process it would seem that 
rhetoric does not match realhy. However, in order to test this issue k is important to 
have a deeper understanding of what empowerment and tmst are, and what managing 
an organisational culture for empowerment and tmst might require. The next chapter 
is devoted to understanding the interlink of the processes which are presumed to 
achieve this transformation with the constmction of hegemony through ideological 
means: in short to understand the creation of an ideology of excellence. 
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CHAPTER 4 TRANSFORMATIONAL CHANGE: TRUST IN THE 
IDEA[L] OF EMPOWERJVIENT 
The twin notions of empowerment and of developing an organisational culture which 
is supportive of empowerment are crucial to understanding the link between the 
processes designed to achieve organisational transformation within the excellence 
literature and the construction of cooperation in the work place. This chapter first 
explores the definition of empowerment and the implications for the traditional authority 
structure of bureaucracy and then discusses the meanings ascribed to the management 
of culture. The issue of trust is raised as a common denominator in the construction of 
the new ideology. 
The previous chapters have introduced some of the supporting and constraining 
factors impinging on the introduction of the participative job redesign process as part 
of the ongoing implementation of the stmctural efficiency principle, under the national 
work place reform agenda. Two major supporting factors appear. First, the state's 
actions in regard to creating an atmosphere conducive to change through the wage 
fixation principles. Second, the prevailing discourse of excellence and empowerment 
whhin both managerial rhetoric and state industrial relations policy, ostensibly 
embracing the themes of cooperation, consuhation, compromise and tmst. The major 
constraints thus far appear to rest within the bureaucratic personality hself: issues of 
relinquishing control and risk-taking which are required to accommodate the new 
themes. We have a rhetorical ideal of transformational change towards the 
empowerment of workers. Turning the rhetoric into reality moves to a discussion of 
the last two questions set for this thesis: 
* How might these factors be managed to support the policy shift? 
* Is there a model process for successfully managing an imposed paradigm 
shift in capital-labour relations in a bureaucratically administered 
organisation? 
The first part of this chapter returns to the excellence genre, and examines what 
organisational and managerial theory has been suggesting as the best way to manage 
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the transformation towards a relationship of "commitment" rather than "control". 
Discussion then moves to one of the core values posited in achieving a committed 
work force — tmst. The chapter concludes with the development of an heuristic 
model of empowerment to guide my analysis of the two case studies of participative 
job redesign. 
4.1 The Ideal of Empowerment 
The term empowerment was raised in Chapter Two. There it was suggested that an 
organisational actor is only free to act on any organisational matter in so far as they 
are empowered to do so by the authority stmcture. Thus the common sense approach 
to empowerment has been that it means to delegate authority to someone to do 
something in certain contexts. Empowerment in the pursuh of excellence seems 
however to imply something more than this, to provide a possible link to Kamenka's 
vision of a modem bureaucracy in terms of notions of discretion, flexibilhy, good 
relations and initiative (Kamenka 1989, pi 61). The cornerstone of the new ideology 
of the work place, and of the national work place reform agenda, appears as worker 
empowerment. 
What is Empowerment? 
A chronology of contributions within the excellence literature towards the explication 
of empowerment can be discerned. However, as Kreisberg suggests a common 
problem has been that 'it has too often been used as a rhetorical device without being 
carefully defined by hs wielders' (1992, pi 9). A careful definition of empowerment 
is essential if I am to assess whether the work place reform agenda's ideal, of a 
commitment relationship between capital and labour, is in fact aimed at empowerment 
as more than a 'rhetorical device'. The approaches to empowerment that I wih 
discuss in this section are presented in Table 4.1. 
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jable4.1 Towards Empowerment: A Chronology of Contribution 
Focus of Rhetoric 
1982 "Productivity through 
People" 
Values 
-Culhiral Change 
-Leadership 
1990 "Productivity through 
Partnership " 
Relationship Building 
-Partnerships 
-Power Structure 
1993 "Productivity through 
Collaboration & 
Participation " 
Organisational Feedback 
-Managerial Practice 
-Motivational Strategy 
Main Aim 
Ideological Unification 
Commitment 
Involvement 
Observable Process 
Communication 
Participation 
Cooperation 
Collaboration 
Empowerment 
Productivity through People 
The earliest approach to empowerment that I discuss is hinted at in Peters and 
Waterman's In Search of Excellence (1982). In their search, Peters & Waterman 
derived eight canons of excellence which they suggested were not startling, going so 
far as to state that they could indeed be called motherhoods (1982, pi6). Their fourth 
canon is "productivhy through people", a commonly articulated slogan in human 
resource development fields. They suggest that 'excellent companies treat the rank 
and file as the root source of quality and productivity gain' (Peters «fe Waterman 
1982, pl4). In chations from various chief executives of companies that conform to 
Peters & Waterman's perceptions of excellence, tmst in, and respect for employees 
feature strongly. Their view of productivity through people is that employees should 
be treated as people first, workers second: 'Treat people as aduhs. Treat them as 
partners; treat them with dignity; treat them with respect' (Peters & Waterman 1982, 
p238) Part of treating them as partners requires allowing people 'control over theh 
destinies' (Peters & Waterman 1982, p239). If they are to have this they need to be 
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included in information channels (Peters & Waterman 1982, p241). To make this 
rhetoric reality Peters & Waterman note that the 'unstinting support of the whole top 
management team' (1982, p242) is required. 
Common themes that they saw in excellent companies in pursuing this canon reflected 
a sense of belonging (Peters & Waterman 1982, p261) to an organisation that had 
values which focussed on people, process and communication (Peters & Waterman 
1982, p285). The language used described a sense of how people ought to treat one 
another (Peters & Waterman 1982, p261). Information was available on an informal 
exchange basis (Peters & Waterman 1982, p262) and not restricted in access through 
a rigid chain of command. There was less obvious stmcturing and layering (Peters & 
Waterman 1982, p270). Their main focus was on organisational culture. Their major 
contribution was their attention to the role of values. 
Peters & Waterman's work focuses on the values and culture needed in exceUent 
companies — values and culture which would support the ideal of empowerment. 
One of the primary observable differences in an excellent organisation would be the 
presence of open horizontal and vertical communication. This focus on values and 
communication is directed at the creation of ideological unification, or to coin 
Coleman (1990) to the creation of affine agency. The stress placed on values 
highlights the importance of acculturation to the corporation's norms and values. 
Although this insight takes us part of the way towards defining empowerment, 
appropriate norms and values in and of themselves would be insufficient cause to 
achieve empowerment. As Burke and Litwin's (1992) model of organisational change 
suggests, they may be transformational factors but they need some form of stmctural 
support. 
Productivity through Partnership 
The next major contribution towards defining empowerment suggests that treating 
workers as people is insufficient: there needs to be a sense of partnership with staff. 
In When Giants Leam to Dance (1990) Kanter approaches the subject of competing 
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in the "post-entrepreneurial revolution" from the perspective of executive 
management. One of her major principles for success in that compethion is that 
executives should 'derive power from access and involvement, rather than from fiill 
control or total ownership' (Kanter 1990, p354). Power and empowerment are never 
explicitly defined, despite her view that one of the most significant changes has been 
the "redefinition" of the power relationships in companies. That redefinition has, 
according to Kanter, resulted in empowerment. 
The notion of "redefinition" deserves attention. I would argue that "power" hself is 
not actually redefined in Kanter's "limber" companies. Rather, the stmctures and 
social processes attaching to the exercise of power are redefined or changed, allowing 
for greater flexibility. That this is her interpretation of the redefinition of power can 
be seen when we note her major focus on strategic alliances, both inter- and intra-
organisations. Whhin an alliance framework the stmctures and social processes of 
power have to be redefined, given that alliances are based on a conception of 
partners. As she says '"[pjartners" are welcome allies, not manipulated adversaries' 
(Kanter 1990, pi42). 
Of interest to me is her view of the partnership between worker and management, a 
view expressed also by Peters & Waterman. The 'clear and direct' empowerment to 
which she refers (Kanter 1990, pi 43) is based on a strong foundation of tmst, also 
noted by Peters & Waterman, which leads to an egalharian and participative 
relationship between the partners thereby facilitating "value-adding" in all discussions 
and actions. Again, common with Peters & Waterman, empowerment comes from 
having access to information, which includes what she terms "technical" knowledge 
and "relationship" knowledge. Technical knowledge provides the capacity to 
contribute to discussions, whereas relationship knowledge refers to background 
information, along the lines of "know thine enemy", which facilhates negotiation. 
Such a view on information assumes that partners have involvement in the 
communication flow. Her views indicate a redefinition of the stmctures and social 
processes of power based on a "power whh" mind set (cf Kreisberg 1992). 
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In order to be a successfiil executive in this altered power balance she outlines seven 
core attitudes that are required. Three of these seven appear to relate directly to her 
concem whh empowerment in partnerships. The first of these is learning to operate 
without so-called position power as a cmtch of authority. This means relying on some 
alternative method, which she suggests is a 'personal ability to make relationships, 
use influence, and work with others' (Kanter 1990, p361). Such a change impHes 
reliance on the power of charisma, rather than on rational-legal authority. The second 
sensibility of distinct relevance to empowerment is that managers should operate in 
a socially and morally ethical framework if they are to develop a relationship buih on 
tmst. She believes that if partnerships are to work then each partner will be required 
to take 'the needs, interests, and concerns of all others into account' (Kanter 1990, 
p363). The final sensibility which impacts on empowerment is her notion of a shift in 
executive focus to the process of achieving desired outcomes. As she says, 'how 
things are done is every bit as important as what is done' (emphasis in original, Kanter 
1990, p363). 
Within her scheme of things empowerment for workers in the organisation is related 
more to "how things are done" than to any other sphere. She comments: 
as a consequence of "work reform" efforts designed to offer more power and 
opportunity, more responsibility and more chance to contribute ideas ... productivity 
improvement efforts in the United States increasingly have taken the form of 
empowering workers through opportunities for greater control over their work (Kanter 
1990,p273). 
This presents a distinct similarity between the focus of the Queensland Govemment's 
participative redesign process and Kanter's perspective on appropriate empowerment. 
The focus on "partnership" is on relationship building geared to securing 
commitment: if liked to the creation of a sense of identification and cooperation whh 
the corporation. Coleman's (1990) notion of affine agency seems appropriately 
applied in this context. However, rather than relying on acculturation, Kanter 
suggests a more active approach to realising empowerment, through a process of 
participation, supported by consuhation. The outcome of such an approach will, or 
so she asserts, lead to a greater commitment by workers to the tasks at hand (read 
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mcreasing productivhy). The risk factor for the corporation is the negotiation of the 
terrain appropriate for participation. The insights of labour process theorists, such as 
Thompson (1990), as regards securing cooperation in the accumulation process 
through new and innovative means seem pertinent to Kanter's approach to 
empowerment. 
The rewards to capital of securing commitment and cooperation through the 
empowerment of workers assume that empowered workers will willingly devote heart 
and soul to the labour process. The risk for caphal is the creation of an atypical 
power dynamic, which may swing the balance in favour of the interests of employees 
rather than employers^ Limerick & Cunnington (1993) have focused on this 
problem. Managing the New Organisation is put forward as a blueprint to ensure that 
'empowerment becomes an asset [for the company] rather than a liabilhy' (Limerick 
& Cunnington 1993, p.x) in the new management paradigm. 
Productivity through Collaboration 
Limerick & Cunnington build on the notion of partnership between management and 
worker, and on the values required to support the partnership. The difference lies in 
their recognition of empowerment as a philosophy to guide the actions of 
management towards workers. Limerick & Cunnington see the current situation as 
an evolutionary development whhin managerial theory. This evolution is based on 
what they term "managerial blueprints". They suggest that there have been four 
managerial blueprints thus far. The first, they call the tradhional or classical; the 
second: humanist; the third: systems, and finally, their contribution: the coUaborative 
blueprint. They consider that we are presently on the threshold of this fourth blueprint 
(Limerick & Cunmngton 1993, p247) in which empowerment is a key differentiating 
feature from previous blueprints. 
The 1995 Karpin Repori Enterprising Nation noted that Australia had developed a workplace culture 
in which the interests of employees outweighed the interests of the organisation. 
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In the fourth blueprint organisations are conceived as networks. Unlike Kanter, 
Limerick & Cunnington place more emphasis on the internal networks and alliances. 
In the intemal network: 
the whole work operation becomes essentially one empowered team in which 
everyone is individually self-managing and can interact directly with everyone else in 
the system (Limenck & Cunnington 1993, p65, citing Shipper & Manz 1992). 
The extent of "work operation" is not defined, but the impression created is that the 
work site consists of one big happy family where the front line worker not only 
knows who the chief executive is, but feels free to interact directly with them! 
Whereas Kanter had a more enlightened and emancipatory view, assuming that 
empowerment was the product of a redefinition of power. Limerick & Cunnington 
believe that empowerment is an outcome of a redistribution of power. 
The difierence between these two terms is significant, as it hints at the orientation of 
caphal towards labour. In a redefinition, as I argued eariier, the stmctures and social 
processes of power are changed, providing the opportunity or potential for real 
democratic participation. Redistribution suggests a tinkering with the basic stmctures 
and social processes to give an illusion of real democratic participation. The power 
relation between caphal and labour remains basicahy the same. That this is the 
concem of capital is cleariy expressed by Limerick & Cunnington. As they state, the 
era of empowerment represents 'a battle for power ... between the individual and the 
organisation' (Limerick & Cunnington 1993, pi 14). A philosophy of empowerment 
— external actions by management (as the agents of caphal or the organisation) 
stmcturing the internal beliefs of workers — is, they suggest, one way for the 
organisation to win the war. 
According to Lmierick & Cunmngton, to survive the battle over the redistribution of 
power and Uim it from a destmctive element into a productive force managers need 
to develop competence in nine key management areas. Neariy all of these refer in 
some way to values. They posh tmst as the key value in collaboration, especially 
between management and workers, at the same time recognising the difficulties 
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inherent in hs realisation (Limerick & Cunnington 1993, p98). One of the major 
changes required to generate tmst, and thus minimise the need for bureaucratic 
specifications of expected behaviour, is to develop in all employees a 'concern for the 
other's interests' (Limerick & Cunnington 1993, pi07). 
Key features of Limerick & Cunnington's approach to empowerment include 
demonstrating a 'commhment to the importance of individual autonomy' and 
providing 'power to exercise [autonomy] on behalf of the organisation' to workers 
(Limerick & Cunnmgton 1993, pi57). In order to be able to proactively exercise their 
autonomy workers need to be included in the information channels. From their 
perspective an empowered worker is one who has the capacity to think about, make 
decisions on and take action in matters that affect them, in terms of improving both 
personal and organisational effectiveness. In this context, empowerment has a sense 
of a definition of power that is outcome related, a "power for" framework (Limerick 
& Cunnington 1993, p218) in contrast to Kanter's "power whh" variant of 
empowerment. The outcome sought is the satisfaction of the corporation's interests. 
"Power for" is to be exercised in the interests of the corporation. 
Clearly, Limerick & Cunnington place empowerment whhin a framework which 
recognises that workers as actors have their own interests, which may conflict whh 
the corporation's interests. Empowerment, as collaboration, becomes a motivational 
strategy to increase affine agency and the availabilhy of "social capital" (cf Coleman 
1990, p304). With greater employee involvement will come greater company profits. 
So far the literature discussed has been oriented to the private sector. However, the 
concept of empowerment has also colonised the literature from the pubhc sector. 
Osbome «& GaeUer's Reinventing Govemment (1992) mvestigated what they describe 
as entrepreneurial government, a new model of govemance emerging in America 
(1992, p321), designed to improve the means through which outcomes are achieved 
(refer Chapter Two for discussion). 
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Productivity through Participation 
Osbome & Gaebler focus on employee participation, supporting Prieto's (1993) 
observation that in times of crisis the management of labour becomes a significant 
issue. They open their chapter on participation with a quote from a chief executive 
of New York City's Samtation Department: 
[tjhere is nothing that can replace the special intelligence that a worker has about the 
workplace. No matter how smart a boss is or how great a leader, he/she will fail 
miserably in tapping the potential of employees by working agamst employees instead 
of with them (Osbome & Gaebler 1992, p250). 
For Osbome & Gaebler working with public sector employees is a vhal step to 
accomphshing more with less. The major reason that they che for this is that the 
public sector is comprised of so called "knowledge workers", who cannot be treated 
'like industrial workers on an assembly line' (Osborne & Gaebler 1992, p253). 
Although they do not discuss empowerment in terms of public sector employees h is 
clear that they believe that decision making should be devolved as close as possible 
to the point of action. As they say 'things simply work better if those working in 
pubhc organizations ... have the authority to make many of theh own decisions' 
(Osborne & Gaebler 1992, p251). 
Empowerment to Osborne & Gaebler straddles both Kanter's variant of redefining 
power, and Lmierick & Cunnington's notion of redistributing power. To Osborne & 
Gaebler power is something to 'share'. Employees must have 'genuine power' 
(Osbome & Gaebler 1992, p264) and real skills (Osborne & Gaebler 1992, p275) to 
take action to 'control their own work' (Osborne & Gaebler 1992, p259) if they are 
to be considered empowered. They suggest that in those public sector organisations 
where this has been achieved there is 'higher morale, more commitment, and greater 
productivity', (Osborne & Gaebler 1992, p253) partly as a consequence of the 
mdication of respect that this signals to employees. A key factor in establishing this 
notion of genuine power is the development of tmst between management and 
worker (Osbome & Gaebler 1992, p264). 
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The similarities in these approaches move us toward a definition of empowerment, 
but they also highlight some difficuhies in relation to the battleground of power. In 
all there is a sense of partnership, based on mutual respect and tmst. In that 
partnership workers are seen as having the capacity to exercise control over their 
destiny, if narrowly interpreted as their immediate work practices. This capachy is 
derived from access to mformation, and is exercised in a co-operative and committed 
framework. Empowerment, within the excellence literature, is therefore a process of 
information and power sharing directed at workers. There are obvious links with the 
Tucker etal (1992) study discussed in the last chapter. Similarly, there are obvious 
links with the concept of industrial democracy informing the state's wages policy and 
whh the participative redesign process in the Queensland public service. 
4.L2 The Problem of Power in Empowerment 
The concept of empowerment and hs relationship to power was investigated by 
Kreisberg (1992) in Transforming Power. Kreisberg suggests that empowerment 
operates at a psychological, social and political level. Those theorists who have 
attempted to be more exacting have created definitions which have resulted in it being 
described as a: 
process of individual and group transformation in which individuals and groups come 
to develop "mastery of their lives" and "control of valued resources" and to develop 
skills m "interpersonal influence" and "participatory competence" through group 
problem-solving and collective action (Kreisberg 1992, p20). 
Earlier I noted that Kanter talked of a "redefinhion" of power, the outcome of which 
was empowerment. Limerick & Cunnington on the other hand, suggested that a 
"redistribution" of power was required to facilitate empowerment. Osbome & 
Gaebler steered clear of using the terms redistribute or redefine, seeming to straddle 
both perspectives. Herein lies management's empowerment paradox: redistribute or 
redefine power?. Do we seek to establish a real change in the stmcture and social 
processes of power in the organisation (Kanter's notion of redefinition), or merely 
create an illusory change (Limerick & Cunnington's notion of redistribution)?. 
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Kreisberg argues that this paradox is a consequence of the prevailing discourse on 
power, which is that power is based on relations of domination, hierarchy and control 
(1992, pl2). It is about "power over" (Kreisberg 1992, p21) in a zero-sum context. 
He suggests that empowerment rejects such a conception of power, and is rather 
oriented towards a conception of "power with". In their work Empowerment in 
Organisations Vogt & Murrell (1990) propose a conception of the power dynamic, 
more attuned to Kreisberg's "power with". Rather than viewing power as a zero-sum 
commodity which needs redistribution (cf Limerick & Cunnington 1993; Osbome & 
Gaebler 1992) they suggest that power can be redefined (cf Kanter 1989; Osborne 
& Gaebler 1992) as a potential to be realised cumulatively, if liked, a variant of social 
capital. The way to such a redefinition is to focus on empowerment as a concept 
which: 
implies that A can influence or affect B so that A and B's interaction produces more 
power or influence for both of them ... the net result is an increase in power for all 
involved, not just a new equilibrium of power through distribution' (Vogt & Murrell 
1990,p9). 
Clearly, what is to be understood by the use of the term redefinition is a change in 
the social processes and stmcture of power. Vogt & Murrell's notion of 
empowerment focuses on the social process aspect of the power relation: enhancing 
the capacity of actors to realise theh fiallest potential for action. As we would expect, 
empowerment as a form of social capital requires a soHd base of tmst: 
[t]he self is empowered through trust, communication, and participation, which, in 
tum, bring about commitment (to people, institutions, projects, experiences). And 
commitment, in turn, connects the individual with others and with a sense of personal 
worth that brings a sense of seLf-ftilfilment (Vogt & Murrell 1990, p 70). 
The issue of commitment looms large in Limerick & Cunnington's collaborative 
individualism. It could therefore be assumed that they should be in favour of a change 
in the social processes of power, towards a notion of "power whh" in order to secure 
that commitment. Limerick & Cunnington's subscription to the tradhional zero-sum 
definition of power is reflected through theh major concem about empowerment. The 
dynamics of empowerment are about enabling 'freedom from the control of others' 
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(Limerick & Cunnington 1993, p228). But, Limerick & Cunnington want to ensure 
that the interests of capital are maintained, that empowerment is an asset to caphal, 
not a liability. Their focus on redistribution, a "power-for" paradigm, suggests that 
the real battle in the age of collaborative individualism is the issue of changing the 
basic stmctures of power — not so much hs social processes. 
The way Limerick & Cunnington resolve this issue is to derive the paradigm of 
"power-for". It is their need to conceptualise power as a process or distributional 
issue which creates their "power-for" paradigm. The real battle, over the stmctural 
issue, gives rise to their suggestion that the fifth management blueprint, (yet to come 
in theory and/or practice) will be concemed whh 'developing values about, and 
systems for dealing whh, power in devolved organisational systems' (Limerick & 
Cunnington 1993, p247), which of necessity need to be based on a "power-with" 
conceptualisation. "Power whh" is 'characterised by cohaboration, sharing and 
mutuality' (Kreisberg 1992, p61). 
This problem of power is in part a consequence of our dominant conceptuahsation 
of it as a zero-sum commodity based on relations of domination, but h is also a 
consequence of a lack of clear definition. Kreisberg suggests that there is 'wide 
disagreement as to the definition and the boundaries of the concept' (1992, p35), but 
the one commonality is the notion of "power over". This notion has been expressed 
succmctly by many. Vogt & Murrell suggest it is ' A's ability to control or change B's 
behaviour' (1990, p9). The language used to describe power supports this notion of 
"power over". As Kreisberg says, it is a language of imposhion which: 
includes words such as control force, coercion, manipulation, sanctioning, 
obedience, and submission, and phrases such as overcoming resistance, getting 
others to do what you want, and gaining compliance (1992, p36 emphasis in 
original). 
Alternatively, he posits that the language of "power whh" is one of influence, the 
capacity to be able to make suggestions and have them heard (Kreisberg 1992, p69). 
He suggests that "power with" represents a relationship based on integration and co-
agency (cf Follett 1942). As such the vocabulary includes words such as: 
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co-action, interconnection, sharing, mutuality, integration, collaboration, 
cooperation, synthesis, vulnerability and interdependence and such phrases as 
agency-in-community, giving and openness to others, self-assertion as opposed to 
self-imposition, and the capacity to act and influence as opposed to the ability to 
control others (Kreisberg 1992, p86 emphasis in original). 
The significance of Kreisberg's work derives from hs integrative potential. That 
potential comes from his conjecture that "power over" is necessary to give effect to 
"power with" (Kreisberg 1992, pi43), intimating that the two variants play two 
different roles in achieving empowerment in a period of transition, that is, in working 
from the tradhional zero-sum determination of power to a synergistic determination. 
From this context. Limerick & Cunnington's "power for" can be constmed as a 
redistribution of "power over" to ensure that a "power whh" scenario prevails. It is 
an exercise of the last resort in this context. "Power for" is thus an exercise of "power 
over" that resuhs either as a consequence of a flaw whh existing stmctures, or as a 
mistake needing corrective action, or as a failure of process. Because of the dominant 
zero-sum conception of power, exercise of "power for" in this manner will lead to 
disempowerment. If this disempowerment is to be of "the few for the betterment of 
the many" type, it needs to occur whh some degree of mutual understanding. This 
highlights the hnportance of Kanter's notion of scope or agenda in the empowerment 
process, and of boundary setting in this process as outlined by Limerick & 
Cunnington. 
4.L3 Empowerment — A Dennition 
A definition of empowerment as apparently intended within the excellence literature's 
constmction of empowerment can now be offered: 
Empowerment is a process whereby workers are treated as fiill 
members of the corporation and provided with the skills, knowledge 
and agency to facilitate the exercise of initiative and discretion in 
order to achieve mutually pre-determined outcomes in a defined 
sphere of corporate activity. 
Empowerment has been achieved when workers are able to exercise 
initiative and discretion in taking effective and appropriate action in 
the defined sphere, knowing that the exercise of that initiative and 
discretion will be supported. 
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The question arises of why managerial theorists have debated so long and hard over 
the issue of empowerment whhout pulling together a definition, such as that above. 
The definition I have deduced from the hterature seems straightforward enough. 
Meandering around the concept, frammg it in terms of benefits to workers, stressing 
the emphasis on a more "egalitarian" and "humanistic" approach to working life 
conceals the fact that empowerment may make sound business sense. The goal after 
all is greater efficiency and effectiveness. The resuh of the achievement of that goal 
would be increased profits in the private sector and reduced costs or improved service 
delivery in the public sector. 
The assumptions underpinning empowerment require that staff take on board the 
values of the organisation for which they work. In a "green field" site (ie: in a new 
organisation) this is perhaps a straight forward task, as there are no old values to 
replace. But in an established organisation — especially in one that has a long 
heritage, for example the public sector — that task is not so easy. The value system 
has to be changed, and the managerial theorists suggest that the way to do this is 
through managing the culture. 
4.2 Managing for Empowerment? 
The logic underpmning the reach for empowerment is that h is good business sense: 
it is seen as being the way to improve organisational performance. It could be 
suggested that empowerment has Ihtle to do with a real desire to democratise the 
work place, in sphe of the rhetoric. It seems more ahgned with the trend toward 
normative control, and the suggestion that such organisational forms are in some way 
more liberating for employees (Kunda 1992). 
If empowerment is an extension of normative control, then the creation of an 
organisational culture which supports hs likely attainment is essential. The general 
definition of culture that is mooted in the excellence literature is that cuhure is 'the 
coUection of overt and covert mles, values, and principles that are enduring and guide 
organisational behaviour' (Burke & Litwin 1992, p532) or the way we do things 
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around here (Deal & Kennedy 1982). The management of culture is therefore the 
principle mechanism for assuring normative control. 
The imperative for the management of culture is evident in all three of the 
sociological perspectives discussed in Chapter Three. It can be seen in Coleman's 
assertion about the process of acculturation as one mechanism for changing the 
employees' interests to align with the employer's to maximise the social capital 
available. We see h again in neo-Marxist suggestions about the politics of production. 
The issue of cuhure is paramount in regard to the consensus pervading everyday 
practices in the post-stmcturalist critique. Organisational cuhure is not just the 
creation of management, but in the excellence literature they are regarded as its major 
engineers. Understanding the constmction of the new workplace ideology of 
empowerment needs an appreciation of the management of culture both as expressed 
within the excellence hterature and as h finds form whhin the workplace. As with 
empowerment there is a distinct chronology of contribution discernible (see Table 
4.2). 
Table 4.2: 
1982 
1989 
1994 
For What? A Chronology 
Focus of Rhetoric 
Values 
Membership & 
Belonging 
Meaning for 
Individuals 
of The Management 
Main Aim 
Unification 
Commitment 
Moral Obligation 
of Culture 
Observable Process 
Communicafion 
Concem for 
Teamwork 
Involvement 
Managing Values for Unification 
The first approach to be discussed here is reflected in Peters & Waterman's (1982) 
observations of the cultural similarity between their excellent companies. They were 
keen to discount the role of leadership, in part, as a consequence of its cliched nature. 
But, as they note: 
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unfortunately, what we found was that associated with ahnost every excellent company 
was a strong leader. ... Many of these companies ... seem to have taken on their basic 
character under the tutelage of a very special person ...at a fairly early stage of their 
development... The excellent companies seem to have developed cultures that have 
incorporated the values and practices of the great leaders and thus those shared values 
can be seen to survive for decades after the passing of the original guru (Peters & 
Waterman 1982, p26). 
Apart from the obvious emphasis on the leader, the very essence of this chation is the 
inference that culture can be developed and managed. A fiirther inference is that 
culture comprises two mutually reinforcing elements: practices and values. The final 
inference is that all within this culture share the same values. Such a view situates 
them whhin the integrationist perspective on organisational culture (cf Martin & 
Meyerson 1988). 
Peters & Waterman suggest that the value systems of the excellent companies had 
common attributes. These attributes included qualitative statements about things the 
company expected to do well, for example they cite IBM's service goal: 'We want to 
give the best customer service of any company in the world' (Peters & Waterman 
1982, p285). In turn these statements were designed to be meaningfiil, in the sense 
that workers could see how they might play a part m the company's goal achievement, 
and thus become an insphation for everybody m the organisation (Peters & Waterman 
1982, p284). Finally, they tended to identify the contradictions in business operation 
and emphasise which element of the contradiction the value system favoured. Peters 
and Waterman note that these contradictions include cost versus service, operations 
versus innovation and such like (1982, p285). Amongst the excellent companies the 
specific content of the value system included belief in: being the "best"; doing the job 
well; individuals; superior quality; innovation down the line; informal 
communications; and in economic growth and profits (Peters & Waterman 1982, 
p285). 
These values must be promulgated by all at the top of the organisation — in excellent 
companies divergence from the value system spells death. Homogeneity is the name 
of the game for the management team. This homogeneity of thought and behef has 
to find its expression in daily activity. Staff need to be exposed to demonstrated 
PhD Thesis 
Debbie Kellie 
University of Queensland 
Page 110 
Trust in TheTdga[11 of Empowerment 
commitment to the core values though walk, talk and action. Without 'this hands-on 
part, not much happens, h seems' (Peters & Waterman 1982, p291). Thus developing 
and managing the value system is integral to success, in terms of achieving excellent 
performance: but this must be an active and actual part of the management function. 
Peters and Waterman also raise an important aspect in terms of creating an 
appropriate culture: timing. Apart from noting that the excellent companies developed 
theh mtegrative cultures at an eariy stage of their development (Peters & Waterman 
1982, p26) this issue seems not to receive too much attention in their canons of 
exceUence. This lack of attention raises difficuhies for those managers trying to 
manage change m an established organisation. Turning a culture around will be very 
much like trying to "teach an old dog a new trick". As they themselves note, in 
traditional reorganisations nothing much changes other than lines and boxes on the 
organisational chart and 'eventually the old culture will prevail' (Peters & Waterman 
1982, p3). The impact of developing a shared culture in the early stages of an 
organisation's life history would therefore appear to be important, and perhaps 
warrant greater attention or emphasis. 
The driving assumption is that through actively managing the new culture and 
continually promulgating the new values, the habhs of the old culture will be 
constantly suppressed. If this endures long enough the old culture will die, the new 
transplanted in its place, to face the same attack when the next set of changed 
circumstances arise. The underpinning supposition is that organisations, and their 
staffs, faced whh changed circumstances will have an intrinsic desire to change in 
order to accommodate their new environment. It seems that the process of creating 
and superimposing an appropriate value system is assumed to foUow this intnnsic 
desire to change and accommodate new ways of being. What this assumption 
neglects, and h does so at hs peril, is the tenacity of the subconscious in terms of 
clmgmg to the old values — hence theh quip about traditional reorganisations (Peters 
& Waterman 1982, p3). Suppression of the old values is insufficient to create a 
lasting new value system. But, as they said, their hope was that executive 
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management would start to thmk about their companies' value systems and recognise 
their importance in organisational issues. As they noted: 
Qur expenence is that most businessman are loathe to write about, talk about, even 
take seriously value systems. To the extent that they do consider them at all, they 
regard them only as vague abstractions ... "Values are not 'hard' like organization 
structures, pohcies and procedures, strategies, or budgets" (Peters & Waterman 1982, 
p279, citmg Phillips and Kennedy 1980). 
but they certainly impact on all of those hard issues. 
Managing Culture for Commitment 
Kanter approaches managing culture slightly differently, to her it is about managing 
belonging Xo the organisation. Perhaps her most compelling recognition of this comes 
in her discussions of restmcturing: 
If mismanaged, restructuring can all too easily make people feel helpless, anxious, 
startled, embarrassed, dumb, overworked, cynical, hostile or hurt. Restructuring thus 
produces a window of vulnerability, a time when exposure to disease is increased at 
precisely the same time as the corporate body is temporarily weakened. This threatens 
not only current productivity, but also the foundation for the fiiture, the organization's 
credibility, culminating in a crisis of commitment and a need for people to reaffirm 
their membership (emphasis in the original, Kanter 1990, p62). 
What does managing belonging mean? It means paying attention to the emotional 
energy and reactions of staff (Kanter 1990, p63) in terms of developing the bond 
between organisation and employee. It means thinking about answering the "What's 
in h for me?" questions. It means developing processes and artefacts which become 
symbols of belonging. In her discussion of restmcturing she suggests that 
commitment-building practices are about 'managing feelings about the past, the 
fiiture, and the present' (Kanter 1990, p83). She suggests that it is important for staff 
to be able to mourn the losses of the past, ching examples of rites of passage utilised 
by companies to facihtate that mourning m both an actual and a symbolic way. At the 
same time h is important for management to provide an exching and poshive vision 
of the fiiture and the role of staff in that vision. Finally, she suggests that reducing 
uncertamty about the present is imperative. Keeping staff informed and keeping any 
promises made both help to build commitment. But informed about what? Exched 
about what? 
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By managing belonging Kanter attempts to address the problem of superimposing a 
value system, overiooked by Peters & Waterman. A problem she fails to address is 
that whilst she pays quite detailed attention to the process of managing belonging she 
neglects to delve into the underpinning values. There is a tacit recognition of the 
"soft" side of the business (cf Peters & Waterman), of the underiying importance of 
values to help manage belonging (Kanter 1990, p371). 
As Peters & Waterman have shown, articulation of the value system plays a 
significant part in achieving excellent performance. It also plays a significant part in 
wanting to belong. Managing culture as managing belonging implies some sort of 
value system. Kanter gets close to elucidating what these might be in her 'four F's: 
being Focussed, Fast, Friendly, and Flexible' (1990, p344) and her three principles 
of success m post-entrepreneurial times. These principles are however not in the sense 
of beliefs, rather they are strategies to be adopted, which reflect an implicit value 
system. The three are: 
1. Minimise obligations and maximise options. 
2. Find leverage through influence and combination [and in so doing] 
derive power from access and involvement. 
3. Encourage "chum"... continuous regrouping of people and fiinctions 
and products [to assure creativity] (Kanter 1990, p354). 
It would seem that Kanter is unplying at least three values which Peters & Waterman 
identified as facets of successful companies, viz belief in economic growth and profit, 
in individuals and in innovation down the line. 
Similarly, in line with Peters & Waterman, she notes the importance of an active and 
visible management presence in managing the new culture: 
championing the cause from the top, providing forums to help managers identify 
opportunities ... offering incentives and rewards for teamwork ... promoting 
relationships and commimication to help people know one another and share 
information across diverse areas — to perceive that their fate is shared and they can 
help one another (Kanter 1990, p346, emphasis added). 
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She too, approaches organisational culture from an integrationist perspective, 
believing that the values and goals espoused by the top management will, with the 
proper management of belonging, become shared by all in the organisation. 
Managing Culture for Moral Obligation 
Lunerick & Cunmngton appear, at first glance, to be on a different cultural tack. They 
view the new corporate cuhure and corporate chizens as very different from past 
mcamations. They suggest that collaborative individualism is the cultural style of the 
new organisation. As they explain: 
[c]ollaborative individuahsm... stresses the need for individuals to work together with 
others ... but it also stresses their emancipation, their fi-eedom fi-om groups, 
organisations and social institutions (Limerick & Cunnmgton 1993, pi5) . 
The very nature of collaborative individuahsm suggests an orientation to a 
differentiation perspective on culture. Whhin the differentiation approach there is no 
one unifying culture with values shared by all, rather there may be many sub-cultures 
co-existmg 'in harmony, conflict or indifference to each other' (Frost et al. 1991, p8). 
Managing culture m this context requires that managers develop an awareness of the 
pomts of harmony and conflict between the goals of the organisation and the various 
sub-cultures. Limerick & Cunnington's concern about empowerment as a liability (in 
terms of unfettered worker emancipation) raises this part of the manager's role to a 
critical level. 
For Lmierick & Cunnington, managing culture is about managing meaning. Managing 
meaning is about ensuring that some part of the sense of purpose which drives the 
collaborative individual meshes with some part of the organisation's goal. Managing 
meaning is about building a relationship, in which the individual's needs and values 
are somehow aligned, at some point, with those of the organisation. The reason for 
managing meaning is to ensure that the organisation is held together (Limerick & 
Cunnington 1993, p37), once more demonstrating the managerial propenshy for an 
integrationist approach to culture. 
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Limerick & Cunnington define three types of values: transcendental, strategic and 
operational. It is these which accord with Peters & Waterman's value system. That 
is, these are "core values" which hold tme in all aspects of the organisation's 
endeavour. As they suggest, transcendental values 'define "what kind of people we 
would like to be'" (Lmierick & Cunnington 1993, pi 79). Strategic values are related 
to the "what" of the organisation, and may change in relation to strategic direction. 
Operational values guide the "how" of getting things done. 
Transcendental, strategic or operational value sets may be used in isolation or in 
unison to become "core values" for the organisation. Limerick & Cunnington 
interpret core values as those which define and direct the behaviour of the majority 
of organisational members (1993, pl85). It is core values which are purported to 
integrate the different sub-cultures which might make up the network organisation. 
Managing meanmg is about communicating the core values (Limerick & Cunnington 
1993, pl99). 
Managing meaning in the collaborative individualist culture therefore becomes a 
significant management process in which the importance of open communication is 
paramount. Managerial prerogative does not sit well in this constmction of open 
communication and needs to be subjected to some scmtiny, especially given the 
emphasis Limerick & Cunnington place on developing relationships based on tmst. 
Such scmtmy is left untouched in the "excellence" field, which is not surprising given 
hs managerialist orientation. 
Managing Culture Within the Public Sector: Does Moral Obligation Work? 
Osbome & Gaebler do not express so much concem with the management of culture, 
perhaps a consequence of their reliance on Peters & Waterman's work. They too see 
that 'nothing is more important than leadership' (Osbome & Gaebler 1992, p326), 
and that these leaders must have a long-term commitment if change is to be secured. 
They note a problem to which the public sector is particularly prone in this regard — 
the notion of the career service. As they say: 
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top leaders in govemment... are often too busy climbing the ladder of success to stay 
in any one position for more than a few years. No organization is going to risk 
reinventmg itself if it senses that its leader might be gone in a year or two (Osbome 
& Gaebler 1992, p326). 
From this we can infer that the role of the leader in managing culture is to help 
manage the risk of change in the pursuit of "mission-driven govemment" (Osborne 
&Gaebler 1992, Chapter 4). 
One process to help manage the risks is to develop a supportive culture. Osbome & 
Gaebler's basic advice to leaders is to articulate the values and to model the preferred 
behaviour (1992, pi32). They provide one extended example from the Department 
of Defence, noting that it has been a decade long campaign (Osbome & Gaebler 
1992, pi35) of communicating values whh employees, stakeholders and customers. 
Part of the value system is to allow people to make mistakes (Osbome & Gaebler 
1992, pi 36) and again the issue of tmst rears its head. 
Osborne & Gaebler suggest that there are three obstacles to establishing a new 
culture based on "excellence". They can be briefiy summarised as: first, the mind-set 
of "we've always done h this way"; secondly, the desire to retain control in the hands 
of those who have always held h; and finally, 'the usual shortage of tmst' in 
management/worker relations (Osbome & Gaebler 1992, pi36). These three 
obstacles are heightened in the rigid organisational stmcture and culture of pubhc 
sector organisations. Accepting that paramilitary stmctures are an accentuated form, 
or more ideal-typical, of public sector bureaucracy, the critique of paramilhary 
stmcture throws addhional light on the nature of the obstacles outlined by Osbome 
& Gaebler. 
Paramilitary organisations have been criticised by many authors, amongst them Auten 
(1981) and more recently Franz & Jones (1987). The general criticism offered in 
these studies is somewhat similar, and has as its basis the applicabilhy of the milhary 
model of organisation to the contemporary demands of modern policing. The context 
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of the critique is one of a desire, within America, to move from "reactive" to 
"proactive" policing. This is a desire shared by the Queensland Police Sevice. 
Auten delineates nineteen characteristics of paramilitary stmcture, suggesting that 
'most will be quhe evident within the typical pohce agency' (1981, p69) (see Table 
4.3). 
Table 4.3 Characteristics of Paramilitary Organisation 
1. A centralised command stmcture 
2. Rigid superior-subordinate relationship, defined by rank 
3. Control by command 
4. Clearly delineated lines of communication and authority 
5. Top downwards communication 
6. Motivation via coercion 
7. Discouragement of initiative 
8. Authoritarian leadership 
f. Emphasis on status quo 
10. Stmctured discipline system 
11. Centralised operations 
12. Strict adherence to policy & directives 
13. Lack of flexibility 
14. Closed Organisation 
If. Impersonal relationships 
\6. Feelings of powerlessness & demoralisation at lower levels 
17. Administration & top command arbitrary 
18. Cynicism at superv i^sory & operational levels 
19. We-they attitude toward management 
Source: Auten, 1981, p68/9 
Auten argues that the characteristics listed in Table 4.3 assist in the creation of a 
particular mind set^  whhin the police community, creating problems which have 
ramifications in operational efficiency. It is this mind-set that Osbome & Gaebler 
propose is anthhetical to the new culture of excellence needed to support the 
excellence revolution. The specific criticism Auten poses as emanating from this 
mind-set include an immense resistance to change (1981, p73) and an inability to 
adequately meet defined goals (1981, p74). He fiirther poshs that 'the single most 
important reason' (Auten 1981, p74) for the non-attainment of goals is directly 
attributable to the paramihtary model. He asserts that there is a consensus of opinion 
^ The classical analysis of the type of personality created by bureaucratic stmcture is of course 
Robert K Merton's 1968 Social Theory & Social Structure. 
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(in the USA) that reactive policing is determined by the paramilhary model of 
organisation. It is in need of replacement, towards an organisational stmcture that 
would allow for a far more pro-active approach. In other words, Auten recognised 
the need for the revolution, some ten years before Osbome & Gaebler. As he says: 
[t]o continue to hold tenaciously to the belief that being a paramilitary organization is 
the ... best way to meet the policing responsibilities within the community, is, quite 
simply, to be totally out of touch with reality (Auten 1981, p74). 
The outcome of his research is a 'shopping hst' (Auten 1981, p76) of desirable 
characteristics, which are in all respects the antithesis of those he identifies whh the 
paramilitary model (see Table 4.4). The similarity between these characteristics and 
the notion of empowerment as discussed earlier in this Chapter is self-evident. For 
Auten, the ideal organisational environment for effective and efficient policing is one 
which delivers empowerment to operational staff". 
Table 4.4 Desirable organisational Characteristics for an efficient & effective 
approach to policing 
1. Exercise of initiative & discretion at supervisory & operational levels. 
2. Control via guidance rather than coercion. 
3. Horizontal & vertical communication process 
Incentive system based on positive reward 
Operational flexibility 
Decentralization of operations 
Devolution of decision making 
Emphasis on participative management 
Emphasis on the need and desirability of change 
10. Guidelines delineating orgamzational expectations 
Source: Auten 1981, p76 
Li research six years later, Franz & Jones (1987) reported that the paramilhary style 
of organisation with all its problems still held sway in the USA. The desirable 
characteristics delineated by Auten (Table 4.4) had not yet been attained. Their 
research, agam based on the American experience, confirmed both the assertions they 
set out to test and Auten's concerns about the tenachy of paramilhary organisation. 
Among the problems cited by Franz & Jones are that the military model precludes the 
development of'upward communication and risk taking' (1987, pi 53); that h has a 
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dysfiinctional impact on worker morale (Franz & Jones 1987, pi53); and that h 
inhibhs the development of a professional ethos amongst staff (Franz & Jones 1987, 
pl53). Franz & Jones concluded that the paramilitary model leads to: 
relatively greater communications problems;... relatively greater amounts of distmst, 
particularly of liigher echelons in police departments;... relatively low levels of morale 
... and ... lower perceived levels of organizational performance (1987, pl61). 
Again, the obstacles noted by Osborne & Gaebler are evident. The resounding 
decision from these two studies is that the paramilitary organisational stmcture and 
culture mitigate against any notion of worker empowerment being implemented, in 
spite of the recognhion that the "desirable" organisational characteristics (see Table 
4.4) suggest an acceptance of the culture of excellence. Installing Osbome & 
Gaebler's vision of a culture of excellence across "the bureaucracy" is likely to be a 
massive undertaking. 
Smclah (1991) has dubbed the excellence perspective on the management of culture 
as a "cuhural control model", and questions its appropriateness in the public sector. 
As she notes: [t]he public sector has a reputation for the retarded and 
undiscrimmating embrace of management practices developed in, and for, the private 
sector (Sinclair 1991, p329), and, in her view, the adoption of the excellence 
Iherature's prescription for managing culture has been no exception. 
She posits three other models of managing culture which she feels counteract the 
'fatally flawed' excellence prescription (Sinclair 1991, p321). She suggests that more 
amenable to the contingencies of the public sector are the sub-cultural, professional-
managerial and public service models of managing cuhure. 
The sub-cuhural model reflects the differentiation perspective on organisational 
culture, as evidenced also by Limerick & Cunnington (1993). The management of 
culture here relates to the identification of value differences, finding the ground for 
consensus and controversy between sub-cultural groups and determining fiindamental 
values to which all sub-cultural groups can cohere (Sinclair 1991, p326). 
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The professional-managerial model again reflects a differentiation perspective. 
Sinclair suggests this model recognises a "muhi-culture", in which there is not a 
dommant (management defined) culture, but a cultural reflection of the values of two 
distinct groups: professionals who actualise policy and service for chents, and 
managers, whose role is to attend to corporate needs. In this scenario, the 
management of cuhure is a task performed by both manager and professional, again 
based upon understanding value difference and boundaries of consensus and 
controversy. She suggests that the feature added by this model to the management 
of culture is the pursuh of areas of common commitment (Sinclah 1991, p327). 
Her last model for the management of culture, the public service model is similar to 
the integrationist perspective of the cultural control model. It is based on a: 
central value of... attention to customer views ... [with] a focus on welcoming access 
and ensuring service is delivered in a form and manner geared to customer needs 
(Sinclau-1991,p328). 
The key difference is the notion that h is not a management driven or imposed 
culture. Rather, h is based on a 'more careftil specification of, and melding with, the 
existing values and ethics of employees' (Sinclair 1991, p329). Osbome & Gaebler 
appear to subscribe to this conception of organisational cuhure, but allow for more 
influence by the leader. 
Although denigrating the model of managing culture espoused in the excellence 
hterature and suggesting that h was inappropriate in the public sector, ah three of 
Sinclair's models reflect the most important tenets of the excellence literature's 
prescription for managing culture. That is, she maintains a need for some unifying 
core values and an orientation to the customer. The key difference is that she does 
not see management as the sole arbiters of the management of cuhure. To her, 
culture, is a variable capable of creation, manipulation and direction, but not solely 
by management or for managerial purposes. The significance of her work is the 
recognhion within the public service model of the importance of the existing values 
and ethics of employees, and the need to integrate these into the management of 
culture participatively. 
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4.2.1 Managing Culture - A Definition 
A synthesis of these differing approaches to managing culture suggests the following 
definition: 
Organisational cuhure is the representation of a set of core values, 
around which all sub-groups cohere, that fiinction in a systemic way 
within the society of the organisation. The fiinction of such values is 
to create shared meanings for organisational members which facilitate 
a sense of belonging and purpose. 
Managing culture means establishing the core values of the 
organisation in a participative manner, subsequently articulating and 
reaffirming the core values in a systematic manner to secure their 
systemic diffusion to all parts of the organisation. 
The ingredient common to empowerment and the management of culture in the 
constmction of the new work place ideology relates to the articulation of fiindamental 
values. The most important of these has been identified as tmst. 
4.3 Trust 
One of the reasons for the focus on tmst stems from the demolition of the traditional 
hierarchical power stmcture, implicit in any notion of "flatter" organisational 
stmcture. When the traditional legitimate authority stmcture is removed something 
has to take its place. A new notion of moral obligation and tmst provide that 
something. 
As Osbome & Gaebler note '[w]hen people embark on fiandamental change, it helps 
if those whh power tmst one another' (1992, p327). They were referring to power 
blocs within a community. I would suggest that it is probably essential when 
embarkmg on organisational change toward empowerment that those without power 
(as traditionally defined), viz the workers, tmst those with power, viz management. 
It is evident in trying to master the new dance that tmst is the most important 
component. It therefore should be incorporated into any model of change designed 
to deliver reform. In spite of the recognition paid to tmst in the excellence literature 
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it is not expressly incorporated into, or exphcated in, any of the models of change. 
This is a significant exclusion. 
Luhmann (1979) has proposed that phenomenologically tmst is a device for coping 
with the freedom of others, a preferred way of minimising uncertainty in a complex 
worid. In the complex worid of the organisation the mechanism through which this 
freedom has been controlled (in most organisations) has been through the system of 
hierarchical stmcture that we have come to call bureaucracy. Consequently, in the 
work place, interpersonal tmst between employer and employee has not been an 
issue. 
As part of the restmcturing towards the fiizzy picture of work place reform, 
organisations have moved to (re)introduce participative practices, followed a trend 
towards flatter stmctures and placed greater reliance on semi-autonomous work 
groups or self-managing teams. As a consequence, in the contemporary work place 
many of the stmctures designed to negate the need for interpersonal tmst have either 
been, or are being, jettisoned. The void created means that people are forced to 
become more reliant on interpersonal aspects of tmst. This void has seen workers, 
management and govemment actively engage to 'recreate new conditions for tmst' 
(Misztal 1992, pi2). 
The omission of the creation of tmst from models of organisational change is 
therefore a significant oversight. This is especially so, as pervading the hterature is 
an awareness that tmst may not be readily available, in the sense that it may not be 
granted automatically, but rather that h has to be built (Limerick & Cunnington, 
1993). As such h: 
becomes a project, to be 'worked at' by the parties involved, and demands the 
opening out of the individual to the other. Where it cannot be controlled by fixed 
normative codes, tmst has to be won, and the means of doing this is demonstrable 
warmth and openness (Giddens 1990, p 121). 
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As yet managerial praxis has not moved towards demonstrable warmth, but there is 
evidence of a rhetoric of openness in the attempt to gain the workers' tmst. The main 
problem in this attempt is that the development of tmst desired by the new order 
conflicts whh the dominant model of organisational life. There is little "common 
sense" evidence of mterpersonal tmst being fixed by the normative codes operational 
in most organisational cultures. 
What is new about the current cycle of participative practices is precisely this 
emphasis on cooperafion and tmst. Tmst therefore not only represents an 'addhional 
overiay of control that complements other [existing] means of eliciting compliance' 
(Kunda 1992, p220), but also affords a moral dimension to replace hierarchical 
leghimate authority. Tmst has become a "hot topic" in the social sciences, inspired 
by hs hegemonic ascendancy. Misztal & Tracy suggest that: 
[e]ven if we do not believe that "love, tmst and harmony are the key to profitability", 
we need to admit that the context of uncertainty of knowledge within which economic 
actors make their decisions, provides the concept of tmst with a new significance 
(1992, p4 citing Clarke 1990). 
The emphasis given to tmst in the excellence literature does not relate so much to the 
context of uncertainty surrounding actors. The focus on tmst can be read as a 
consequence of the re-emergence of the individual, coupled with a recognition of the 
significance of the individual's interests. If the individual seeks to pursue strategies for 
the resolution of those interests they may conflict whh the interests of caphal. It is in 
this context of interests that Misztal has proposed that 'tmst ... is connected to the 
specific chcumstance in which individuals consciously contemplate alternative courses 
ofaction'(1992, pl l ) . 
Following a particular course of action implies some form of choice or decision 
between opfions, options which are stmctured for the actor by the economic, political 
and social envhonment withm which they find themselves (Dunn 1990; Etzioni 1988). 
Attempts by caphal to secure particular courses of action by workers, have created 
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a concem whh the role tmst plays in creating conditions for sustained cooperation 
amongst actors. 
4.3.1 Trust & Cooperation 
The excellence hterature posits tmst as a key variable in the development of 
cooperation. Various others have been suggested, including rationality, normative 
codes, moral sentiment and the desire for reciprocal action. This debate inspired 
Axelrod (1984) to attempt to identify factors which created an environment of 
sustamed cooperation (1984, p6). This is a goal shared by the agenda of work place 
reform and the rhetoric of contemporary managerial discourse. 
Cooperation as Reciprocity 
Axelrod's summary of promoting sustainable cooperation suggests that a variety of 
techniques are available, aU related to the ongoing development of the actors' 
relationships. As a first step he maintains that it is important to enhance the 'players' 
ability to recognize each other from the past' in such a way that they can be 
'confident about the prior actions that have actually been taken' (Axelrod 1984, 
pl40). In other words, he recognises that all relationships are played out in an 
historical context. In that context h is important for the actors to understand the basis 
for actions which have occurred. There are distinct similarities here with Kanter's 
nofion of "relafionship knowledge" (discussed in §4.1). 
Part and parcel of shaping the interaction to accommodate greater reciprocity is 
generating 'some degree of commhment to norms and moral values' (Misztal 1992, 
p6). Axehod's concerns for the sustainabilhy of cooperation are symptomatic of the 
concerns found m the contemporary situation of work place relations in Australia, as 
shown in the discussion in previous chapters. In short, and in the language of 
excellence, Axehod is talking to a need to manage the cuhure of the organisation in 
order to facihtate the accuhuration of norms and moral values which support 
cooperation — which in his terms is an outcome of reciprocity. 
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This concem about moralistic reasoning possibly prompted Axelrod's suggestion that 
the basis for sustainable cooperation is reciprocity, and not rationality, ahmism or 
tmst (1984, pl73/4). Further, he suggests that '[t]he foundation of cooperation is not 
really tmst, but the durability of the relationship' (Axelrod 1984, pi 82). As he notes: 
[w]hen the conditions are right, the players can come to cooperate with each other 
through trial-and-error learning about possibilities for mutual rewards, through 
imitation of other successful players, or even through a blind process of selection of 
the more successful strategies with a weeding out of the less successful ones. Whether 
the players tmst each other or not is less important in the long run than whether the 
conditions are ripe for them to build a stable pattern of cooperation with each other 
(Axelrod 1984, pi 82). 
The employment relation is one such durable relationship. From Axelrod's perspective 
cooperation is an outcome of the realisation by each individual actor involved that 
there is a possibility of mutual reward through the establishment of reciprocal 
relations. The links to Limerick & Cunnington's collaborative individualism seem 
pertinent, as do the links to the Australian Industrial Relations Commission's wage 
determmafion principles. One of Axelrod's key assumptions is that actors' choices are 
the outcome of deliberation, which is free of constraint. Another problemafic 
assumption is that actors are in a symmetrical power relation where reciprocity can 
be on equal terms. In his subscription to the dominant paradigm of economics he 
ignores the rnipact of collectivities as constraints on choice, and the impact of power 
relations. Reciprocity, in the sense Axelrod suggests, would not sit well in 
asymmetrical power relationships such as that of employer/employee. 
Cooperation as Moral Obligation 
Axehod's findmgs suggest a questioning of the present focus on tmst as the basis to 
cooperation in the work place. His concerns about the capachy for explohation 
through the creation of moral obligations, are particularly important given the 
asymmetry of the power relation between worker and capital. It is this factor of 
potential for explohation that suggests that the rhetoric of the contemporary 
discourse on work place relations, as espoused by the two powerfiil players, caphal 
and the state, is an attempt at hegemonic control through rationalised moral 
reasoning. As such, the resurgence of interest in participative practices can be 
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understood as another cycle of managerial control (cf Ramsay 1977). Participation 
has been rediscovered, yet again and yet: 
[o]nce more one would think the idea was new; at the very least, we are told, this time 
'the process of democratization' is reaching an inexorable peak, and this time 
employers [and govemment] really mean it (Ramsay 1977, p493). 
My mcorporation of govemment in the quotation is pertinent. Ramsay suggested that 
if the rhetoric of industrial democracy was to prevail then the 'whole polhical-
economic environment wiU have, after aU, to be transformed' (1977, p498). The 
power of moral reasoning appears to have significantly influenced the state in this 
decade of reform, such that the stmctural efficiency agenda has implied that this time 
they (the state) really mean business in terms of cultural and stmctural change, and 
are prepared to legislate in an attempt to secure cooperation. 
If we accept Axelrod's suggestion that 'whatever [strategy for cooperation] is 
successfiil is likely to appear more often in the fijture' (1984, pi69) we may surmise 
from the present socio-historical circumstance that both capital and the state have 
recognised that participation is indeed a successfiil strategy to achieve cooperation 
(cf Blumberg 1968). Cognisant of the fact that 'trial and error in learning is slow and 
painfiil' (Axelrod 1984, pl91) both players (as composer and choreographer) are 
trying to create an envhonment, through stmctural and cultural changes, in which the 
fiillest degree of cooperation will evolve at an accelerated rate. The motivation for 
the change can leghimately be caUed into question given the past history of these 
players in labour relations^ This past history, and the awareness of h to the third 
actor — labour, coupled with the need of capital to maintain an asymmetrical power 
relation has influenced the appeal to morality, rather than to reciprocity, and to tmst 
in particular. 
Examples from past history which suggest questioning the motivation can be found in the SEQEB 
Dispute in Queensland, 1985; the 1991 dispute in Wodonga; etc 
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4.3.2 Trust and The Moral Dimension 
Recent sociological contributions about the theoretical side of tmst have emanated 
from Coleman, articulated in Foundations of Social Theory (1990), from Luhmann, 
discussed in Trust & Power (1979), and from Gambetta's (1988) collection of articles 
Trust: Making or Breaking Cooperative Relations. Common to all approaches is an 
attempt to ascertain the role tmst plays in social relations, and the mechanisms 
through which it is created or destroyed. 
Luhmann (1979, p4) says that when we talk of tmst we are in fact indicating that we 
have confidence m our expectations in a certain situation. Barber (1983) defines tmst 
as relating to three particular types of expectations which form the 'basic stuff., of 
social interaction' (1983, p9). He suggests that: 
the most general is the expectation of the persistence and fulfihnent of the natural and 
the moral social orders. Second is the expectation of technically competent role 
performance... third is the expectation that partners in interaction will carry out their 
fiduciary obligations and responsibilities, that is, their duties in certain situations to 
place others' interests before their own (Barber 1983, p9). 
The stress m Barber's approach is on the moral dhnension of social interaction. Within 
this dhnension tmst performs three fiinctions. First it provides actors with 'cognhive 
and moral expectational maps' (Barber 1983, pl9). Its second fiinction relates to the 
concern within contemporary managerial discourse on the "problem of power". 
Barber asserts that tmst has a particular fiinction in relation to the use of power. As 
he comments tmst is 'a social mechanism that makes possible the effective and just 
use of the power that knowledge and position give and forestalls abuses of that 
power' (Barber 1983, pl5). 
The third fiinction of tmst is to act as an integrative mechanism which 'creates and 
sustains sohdarity in social relationships and systems' (Barber 1983, p21). Taken 
together these three functions help to explain the emphasis given to tmst in the 
excellence literature. 
Two of these three fiinctions can be singled out as important in terms of the interests 
of the more powerfiil corporate actor in the dance — caphal. The reference to 
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solidarity can be linked to the integrationist perspective on organisational culture 
revealed m the excellence hterature, supporting a set of shared beliefs and values. The 
reference to power can be explored in the light of the discussion about the spread of 
opmion as to whether or not empowerment brings about a redefinition of the power 
relation, or merely has a redistributive affect. An appeal to the moral dimension and 
to tmst as an important element of the new relationship helps to obscure the 
problematic nature of power. This was noted as the issue for management in the 
fourth blueprint (Limerick & Cunnington 1993, pi62), in terms of favouring the 
status quo. How these fiinctions affect cooperation and social interaction in everyday 
exchange was the concern of economic sociologist, Amitai Etzioni (1968, 1988). 
In what has been described as a seminal work in socio-economics, Etzioni (1988) 
challenged the dominant neo-classical paradigm of instmmental rationality as guiding 
economic behaviour. In its place he proposes a paradigm for economic action based 
on moral valuations. He argues that all actors are significantly, and primarily, 
influenced by normative/affective assumptions when faced whh situations which 
requhe choice or decision making. In such situations he suggests that actors strive to 
attain a sense of balance between their own well-being and the morality of their 
actions. Such striving is not solely the work of the individual in isolation, but rather 
is a resuh of the individual's response to the values of the collectivity in which he or 
she is situated. In other words his model of economic behaviour is one of 
codetermination. Observed behaviour is the resuh of the influence of the social 
environment and stmcture, coupled with the actors' moral commitments and 
economic factors (see Figure 4.1). For Etzioni, cooperation is the behaviour observed 
as an outcome of the interaction of these variables. 
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Source: Etzioni, 19§8, p64 
Figure 4.1 Codetermination Factors In Choice 
Moral commitment is achieved through social bonds. 
[SJocial bonds tend to unite people through positive mutual feelings, often enhanced 
by compatibility of background... by compatible or complementary personalities, and 
by shared social activities. Such bonds are not inherently normative; they bind as 
readily a group of thieves as they bind police officers sharing a beat (Etzioni 1988, 
p209). 
Social bonds are part and parcel of the culture of society, both on the micro-level of 
the work unit, the meso-level of the organisation and at the macro-level of the society 
at large. The strength of these bonds is a significant factor in economic relationships. 
Using the example of work relations he notes that social bonds determine the nature 
of the work relation often 'affecting the level of cooperation, productivity, the quality 
of work, and satisfaction derived from work' (Etzioni 1988, p210). Further, he 
suggests that moral commhments can sustain mles whhout the need for coercive 
enforcement. The attainment of the goals of the stmctural efficiency agenda appears 
to be dependent on the capacity of the state and caphal to 'build on and build up the 
moral values and commitments' (Etzioni 1988, p205) of the working community. The 
work place reform agenda is very much predicated on a change in this moral 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 129 
stmctural Efficiency in the Queensland Public Service 
dhnension of work. Change m the social bonds of employee to employer is pivotal to 
goal attainment in the work place reform agenda. 
4.4 Towards a Model of Empowerment 
Tracy & Misztal recently outlined that: 
[t]he new mode of production requires changes in the mentality and values on the part 
of all involved parties. ...there is a need for discussion of the connection between the 
changes in industrial relationships and tmst in the work situation (1992, p4). 
Contemporary rhetoric within management and industrial relations seems to have 
fallen prey to the Utopian notion that reliance on the moral foundation alone will be 
a suitable and sufficient 'means of maintaining a harmonious, orderly, and happy 
society' (Barber 1983, pi67) ignoring the potential for paranoia, noted by Dunn as 
one consequence of a reUance on tmst (1988, p74). The path to that Utopia is through 
moral norms and values, that is through manipulating, or managing, organisational 
cuhure. 
The basic constmction of tmst in the excellence literature demonstrates a consensus 
perspective on social order in which tmst fiinctions as a device for creating and 
supportmg moral senthnent (cf Axelrod 1984). Limerick & Cunnington have been the 
most explich about tmst. Their reliance on the conceptualisation of tmst as amichia 
(Limerick & Cunnington 1993, pl05) is not dissimilar to Eisenstadt's (1984) use of 
the term "amity". He uses amity to refer to a sense of mutual obligations between 
partners in transactions of social exchange and fiirther suggests that those mutual 
obligations help establish sohdarity in any society (Eisenstadt 1984, p34). This 
solidarity is a major requhement of the collaborative individualist culture in the micro-
society of the organisation (cf Limerick & Cunnington 1993). 
The role of the manager m Lhnerick & Cunnington's collaborative culture is therefore 
to 'develop different ways of interweaving tmst and meaning with instmmental and 
power relations' (Eisenstadt 1984, p32). Hence, managing culture becomes a 
significant management process in terms of the constmction of social order in the 
organisation. 
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The emphasis Limerick & Cunnington place on developing relationships based on 
tmst ostensibly stems from a concern with tmst as a prerequisite for cooperation, in 
contrast to hs capacity as an ideological device for legitimising power relations or 
minimising feelings of exploitation. As a mechanism for cooperation the aim in 
building tmst is to achieve valid information sharing which will facilitate 
empowerment which will in turn increase the available social caphal. 
A model of tmst in empowerment is available within the field of organisational 
psychology. Although h fails to address the actual building of tmst, Vogt & Murrell's 
(1990) model of empowerment does demonstrate the links between organisational 
performance, empowerment, organisational culture and tmst (see Figure 4.2). 
(^WJST) 
TEAMWORK 
EMPOWERED SELVES 
QUALITY 
C j ^ m O T A ^ W 
CCQMPETENCE, 
Source: Vogt & Murrell, (1990) Empowerment in Organizations, Figure 5 p69 
Figure 4.2 A Process Model of Empowerment 
The model starts from a base line that discards the dominant zero-sum 
conceptuahsation of power in favour of their notion of generative power (§ 4.1.2). 
As they mdicate, a cooperative work place community subscribing to contemporary 
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rhetoric would be one in which all individuals are committed and connected to the 
organisation's aims and objectives (Vogt & Murrell 1990, p69). 
Their model integrates all the essential elements from the excellence hterature, as 
reflected in the eariier discussion of the definitions of empowerment and managing 
culture. The interplay of cuhure to self is a pivotal link: as Vogt & Murrell outline, 
it represents an almost 'independent subsystem that must hself be carefiiUy tended' 
(1990, p70) and must be in place before ah else. 
There are obvious links whhin this model to Limerick & Cunnington's model of 
collaborative individualism. CoUaborative individualism starts in the middle of Vogt 
& Murrell's model, from the notion of the empowered self being committed to ideals. 
But the significance of this model of empowerment does not arise from the provision 
of this evolutionary link. Rather, it lies in hs link to the fiindamental omission, or 
perhaps assumed as taken for granted aspect, in Burke & Litwin's model of 
organisational change [Refer Fig 3.1]. Vogt & Murrell's focus on the individual as the 
base pomt for transforming organisational performance directly addresses how Burke 
& Litwin's transformational variable of organisational culture is mediated through the 
transactional variables of motivation and the individual's needs and values. To Vogt 
& Murrell, communication, participation and tmst are essential and elementary 
components, upon which all else rises or falls, especially the capacity of the individual 
to accept empowerment or to develop commitment or competence. 
4.5 A Framework for Analysis 
If the rhetoric of the workplace reform agenda is to become reality h could be 
expected that there would be a degree of common evidence whhin and amongst 
organisations. That common evidence would have its basis in both contemporary 
managerial and mdustrial relations discourses. As the discussion in this Chapter has 
shown the rhetoric of contemporary managerial discourse focuses attention on 
creating an alignment between the organisation's values and the establishment of 
effective relationships between employee and organisation. The key process 
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suggested is employee participation. Participation is assumed to increase whh 
communication and to generate commitment. As discussed in Chapter One, 
contemporary Australian industrial relations discourse, as evidenced in the work place 
reform agenda, flies under the banner of "social democracy". It asks enterprises to 
create an ethic of cooperation through examining the condhions stmcturing work. 
The key process suggested is one of consultation between labour and caphal. What 
we have, in the Australian context, is an environment in which the state has attempted 
to provide stmctural support for the achievement of the goal of excellence. 
Both transformational and transactional changes are required to give fiill effect to this 
rhetoric. The change in work place culture requires a transformational effort, but 
needs to be supported by changes to the stmctures, practices and systems in the 
organisation. 
We have some usefiil models from which to derive an ideal-type for analytical 
purposes. In regards to organisational change, Burke 8c Litwin's model presented 
earlier (m Chapter Three, p67), identifies important components of change processes. 
However, I have asserted that their model is oversimplified as h does not indicate 
how culture is mediated by the individual's needs and values or motivations. Both 
Etzioni and Vogt and Murrell can offer a poshive contribution in this regard. What 
is needed is a redrafting of these models to create a model which represents all the 
necessary components and the specification of characteristics, attributes and 
processes likely to accompany "successfiil" achievement of the goals of work place 
reform towards excellence. Such a model is presented in Figure 4.3. 
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Figure 4.3 Towards Empowerment? A Model 
This model reflects the concems of the excellence hterature in hs focus on values 
and relationships; at the same time it reflects the concems of the work place reform 
agenda with its focus on stmctures and practices. My assertion is that unless there 
is a conjunction between "values and relationships" and "stmctures and practices", 
"empowerment" or "workplace democracy" whl be superficial and short lived. Any 
benefits from such a superficiality will accme to capital, rather than to labour. With 
genuine empowerment I would assert that both sides of the equation should benefit. 
As Figure 4.3 suggests, the model is comprised of four distinct segments, or 
quadrants^ Quadrant 1 is based on organisational values; Quadrant 2 on 
organisational stmcture; Quadrant 3 on organisational practices; and Quadrant 4 on 
Quadrant is being used here in the strictly geometrical sense: ie: quarter of a circle. The reader should 
not infer any notion of a statistical "high/low" relationship between two different variables from the two 
bisecting straight lines! 
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organisational relationships. In the outer circle I have mdicated what I perceive would 
be the observable (and measurable) outcome derived from the nominated central 
feature, essential m the creation of empowerment. In the case of Quadrant 1^> Values, 
the central features are mission and strategy and leadership. The essential observable 
outcome here is communication. For Quadrant 2=^>Stmctures, it is environmental 
condhions; for Quadrant 3=*>Practices it is cooperation; and for Quadrant 4 
•^Relationships, it is commitment. The "black hole" in the centre of the model 
represents "tmst". The inner ring represents organisational culture. It has been 
positioned here to demonstrate that organisational culture both derives hs content 
from, and exerts hs mfluence in, all four quadrants. From the literature it would seem 
that the creation of genuine empowerment requires that all four "C"s are present, 
together whh the foundation of tmst. 
The way the quadrants in the model have been arranged needs explication. It will be 
obvious that the model owes a great deal to the work of Burke & Litwin: their key 
components of transformational and transactional change have been allocated to an 
appropriate quadrant. Appropriateness m this mstance has been derived in accordance 
with the discourse surrounding transformational change, particularly from the 
perspectives of the key authors cited in my earlier discussion 
In this model I have integrated Vogt & Murrell's (1990) notion of empowerment as 
a process, with Kanter's (1990) reference to a "redefinition " of power, or as I framed 
h earlier, to generating a change in the social processes of power. Incorporating the 
notion of empowerment as a social process, suggests that Vogt & Murreh's model 
would straddle Quadrant 3=»Practices and Quadrant 4=*>Relationships. The key factor 
in changmg the social processes of power put forward in the hterature is participation, 
predicated on a foundation of communication and tmst, in order to build commitment 
and cooperation. The notion of competence, raised by Vogt & Murrell (1990), 
Osbome & Gaebler (1992) and Kanter (1990), is reflected in "skill development", and 
theh concem for teamwork m "employee involvement". Etzioni's (1988) contribution 
is reflected in Quadrant 4 ^>Relationsliips and in Quadrant 2 =»Stmcture. Finally, I 
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would draw attention to the fact that there are connections between Quadrants 1 and 
3, and Quadrants 2 and 4. The connections assert (a) that values need to be supported 
by practices — that is, cooperation is a more likely outcome with communication in 
place; and (b) that the stmctures in place will determine the relationships — hence, 
conditions will help in securing commitment. 
Real empowenment will only arise when an organisation is closely aligned with all of 
the attributes identified in the model. The model will facihtate a subjective 
measurement of alignment or deviation of organisations undertaking workplace 
change hiitiatives with the features identified in the literature as beneficial to creating 
empowerment. The test now is to establish whether the model has the capacity to 
offer any explanatory potential in relation to answering the question set in this thesis, 
by using it to examine two cases of workplace change: the Queensland Police Service 
and DEVETIR. 
The model as it stands, however, is insufficiently detailed for comprehensive 
analysis, and so additional explication in terms of exactly what might be examined 
under each quadrant is provided below. 
Quadrant 1: Values »» Communication 
The hnportance of leadership is recognised in this Quadrant (cf Peters & Waterman, 
Osbome & Gaebler). In particular, analysis whhin this quadrant would focus on the 
role of the leadership in promulgating the organisational values, particularly in the 
organisation's statement of mission, and selection of strategies to achieve the mission. 
The hnportance of organisational culture therefore arises in this quadrant. The ideal 
here would be to observe some sense of "ideological unification" through practices 
(tied to the stated values) which attempt to manage meaning for organisational 
members (cf Limerick & Cunnington). Specifically, there would need to be evidence 
of an overt expression of the organisation's values. Such expression is generally found 
within the mission statements, statements of philosophy or even, though more rarely 
m statements of values. The values that would need to be noted would include tmst 
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hi, participation of, and communication with all levels of employees. The organisation 
would have strategies in place to ensure that all levels of management were reflecting 
and supportmg the espoused values in their actions, for example through linking the 
performance objectives of management directly to the stated values. 
Quadrant 2 Structure ** Conditions 
This quadrant derives hs content dominantly from the "stmctural efficiency" agenda, 
which in hself has been influenced by late managerial theory, theory referred to by 
Limerick & Cunnington as the third blueprint — systems theory. It is therefore 
concerned with the "stmctures" in place in the organisation: systems, policies and 
procedures and task design. It is also the quadrant most likely to reflect the stmcture 
of power prevalent in terms of the authority relationships established. 
Leakage from one quadrant to the next is to be expected in an organisation that was 
seeking to generate genuine empowerment. In this case, I would anticipate a 
demonstration of stmctural supports for the expressed values. In the research at hand 
such supports would include for example: 
(a) joint consultation fomms, resourced appropriately; 
(b) communication strategies to support information exchange; 
(c) devolution of authority to facilitate decision making. 
Quadrant 3: Practices ** Cooperation 
Agahi, this quadrant reflects the stmctural efficiency agenda, but particularly the skill 
development and employee involvement elements. Similarly, the influence of Kanter 
and Limerick & Cunnington is again present, particularly as regards managerial 
practices and employee involvement. Specific performance characteristics I would 
anticipate seeing in this quadrant would include an active approach to the 
involvement of and feedback by employees, for example: in matters relating to 
proposed changes m systems, pohcies or procedures. I would also anticipate that the 
organisation would act upon suggestions for improvement provided by employees 
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withm a reasonable time frame, maintaining communication about the status of those 
suggestions. 
Quadrant 4: Relationships ** Commitment 
The dominant influence here is managerial discourse, where the underlying premise 
is that it is the social dimension of work which generates a sense of corporate 
identification, and thence commitment to the organisation. Kanter has been most lucid 
m this domam, where she asserts that one of the principle tasks of management is to 
"manage belonging" (see discussion §4.2). Limerick & Cunnington's notion of the 
collaborative individual also shs in this quadrant. It is this quadrant that is dominated 
by the "softer" aspects of organisational culture. It is also in this quadrant where the 
"personalhy" aspect of private sector versus public sector employees would be 
prominent (as discussed in Chapter Two). I would therefore anticipate that h would 
be possible to observe the organisation actively encouraging the growth of social 
bonds both between staff and between staff and organisation. 
This model could be criticised for hs heavy reliance on change at the organisational 
level. In defence, I have concentrated on the organisational side of change given my 
assertion that it is in fact caphal who are the composer and lead dancer in the 
quadrille. Labour are merely partners, willingly or not, in that dance. The model's 
heuristic capacity may well show that h takes two willing partners to dance a winning 
tango. 
It can also be criticised in its failure to operationalise tmst: I commit the same error 
that I level as a criticism of contemporary managerial discourse. In defence, I am 
suggesting that tmst is the moral foundation upon which all the rest is based. I would 
anticipate that the sense of moral commitment or lack thereof would emerge from the 
data, in line with Etzioni's and Barber's perspective on social bonds. 
With this model as a base line, the introduction of the participative job redesign 
process as part of the stmctural efficiency agenda in the Queensland Public Service 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 138 
Tmst in The Idea[l] of Empowerment 
can be assessed m terms of hs commitment to deliver "workplace democracy" and/or 
"empowerment". Deviations from the ideal-type which reflect a lesser commitment 
would imply that there were obstacles to the implementation, or that the intervention 
was merely rhetorical. Conformity whh, or embellishment upon, the ideal type would 
indicate a commitment to the intervention as attempting real change. An assessment 
of the two cases, DEVETIR and the Queensland Police Service, may indicate where 
the ideal type needs to be strengthened to provide a basic intervention model which 
would help to transform work place relations to the new participative and cooperative 
culture desired. 
4.6 Conclusion 
This chapter has examined three key issues presumed within the managerial and 
organisational change literature, to assist in securing the sort of transformation 
desired by the national work place reform agenda. The literature suggests that it is 
important to create and manage an organisational culture in which workers are 
empowered and tmsted, in order to secure their cooperation in the pursuit of the 
goals of efficiency, productivity and profitability for both public and private sector 
enterprises. 
From this hterature I have derived a model which I believe encapsulates the processes 
and practices assumed within the excellence hterature to be essential to the delivery 
of empowerment. The next section of this thesis turns to an empirical testing of this 
model set against the introduction of participative work redesign in the Queensland 
Pubhc Service. In this process workers were "empowered" to assess the present work 
organisation and processes in their work unhs and make recommendations for 
change. The express hope was that this empowerment would increase the efficiency, 
effectiveness, productivity for the Government and quality of working life for 
employees. Considerable faith was placed in this ideal: the application of my model 
should show whether or not this was a misplaced faith. The following chapters detail 
the methodology employed in my empirical investigation, present the two case 
studies, and summarise the findings. 
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This chapter marks the mtroduction of my own emphical investigation to address the 
research questions I set for this thesis: 
Can the power relation between caphal and labour m a "bureaucracy" be reconciled 
with that required for "industrial democracy"? 
* Canasystemof employee participation enter the machinery of the 
formal organisation epitomised in "bureaucracy" and survive? 
* What are the supporting and constraining factors? 
* How might these be managed to support the pohcy shift? 
* Is there a model process for successfully managing an imposed 
paradigm shift m caphal labour relations in a bureaucratically 
administered organisation? 
One of the key things to which Weber alerted social scientists was the role of their 
own values in the scientific endeavour: 
[t]here is no absolutely 'objective' scientific analysis of culture ... independent of 
special and one-sided viewpoints according to which ... they are selected, analysed and 
organised (Weber 1949, pll). 
No research is ever value-free: the very selection of a research question is in part a 
fiinction of the values held by the researcher. The research questions selected for my 
research must therefore reflect my own values and h is important that these are 
elucidated. The first part of this chapter articulates these values. Discussion then 
moves to the methodology chosen for this study and finally outlines the research 
design adopted in each of the case studies. 
5.1 A Confessional of Sorts 
The heading for this section is taken from Kunda (1992). He has a beautifiil appendix 
detailmg the methods he employed in his study of organisational culture in "Hi-Tech" 
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which draws attention to the continuing "positivist vs interpretivist" debate. My own 
preference for research is oriented to an interpretivist approach, for which I hold 
Weber accountable. My rationale for this preference is that an interpretivist approach 
based on qualitative methods allows a vision of "the big picture" — like finding the 
pieces of a jigsaw puzzle which has lost hs box and working out how to fit the pieces 
together to create a complete picture. One problem whh this metaphor and with 
research of a qualitative nature is that some pieces may be missing leaving both the 
researcher/jigsaw fanatic and the reader/viewer to project their own interpretation of 
the missmg section in order to glean the whole picture. That process of interpretation 
is reliant on our own epistemic stand-point. My job is to convince you that my 
interpretation of the picture is plausible. To do that requires that I lay bare my own 
epistemology. 
Work and workplace relations are an important facet of everyone's lives. My own 
fascination with workplace relations, work and bureaucracy stems from my own 
career trajectory. During that career I have been involved in supervisory and 
managerial poshions in large organisations in both the private and public sectors. I 
prefer a managerial style that allows employees to "feel" part of a high performing 
team, in which they play a vital role and have some input into decision making 
processes that might affect their daily work routine and the performance of the 
organisation. I subscribed to a participatory management paradigm long before h 
became the vogue for organisational transformation (Osterman 1994). Not only does 
such a process make sound business sense, evident from the first stage of 
experimentation with the Hawthome studies in the 1930s, it also meets a fiindamental 
right of people to be treated whh the dignity and respect that Peters & Waterman 
(1982) noted. 
In 1983 I moved from management into the field of training, development and 
organisational change. That move commenced my involvement as a member of the 
Queensland "bureaucracy", where I am still employed in the field of organisational 
development. The mam thmst of organisational development over the past decade has 
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been focussed on the labour side of the productivhy equation: introducing changes 
in the human resource practices of organisations to enhance organisational 
performance. Generally speaking, "Quality", "Excellence", "Best Practice" and 
"Teamwork" have been the four major foci of organisational development initiatives. 
Drago (1995) describes these four foci as de facto participatory management 
schemes. The aflfihation between these foci and my own perspective on participation 
by employees in organisational life is strong. 
In July 1990 the Queensland Government released a tender to training and 
development organisations for the development of a training program for the training 
of facilitators for the workplace redesign component of the implementation of the 
stmctural efficiency principle across the Queensland public service. I had just taken 
up a position as a training and development oflHcer whh the Professional 
Development Branch of the Department of Employment Vocational Education 
Trahimg and Industrial Relations (DEVETIR), the fiinction of which was training and 
development. The brief arrived on my desk, with a one week response date. I wrote 
a tender for the required training program. This became the winning tender and I 
became the project leader for the program. The development of the program required 
negotiation with the Public Sector Management Commission, the Representation 
Branch of DEVETIR, and the Trades and Labour Council. Around the same time I 
had also secured a poshion on the executive council of the Professional Officers' 
Association, one of the two unions that later amalgamated to form the Queensland 
branch of the State and Public Services Federation. I was therefore an insider in both 
camps — management and union. I was also personally committed to the stmcture 
of workplace relations enshrined in the national workplace reform agenda: a 
commitment that had arisen from my own personal value base, and able to see the 
benefits of the reform agenda from both managerial and employee perspectives. 
The debate that surrounded the development and delivery of the training program 
forms part of the next chapter, so I will not delve mto that here. However, during this 
period, it appeared hkely that the progress of implementing the training program to 
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fiill effect would face substantial hurdles. There was at that stage (late 1991) no 
process set in train to monitor the achievement of the goals of either the training 
program or the hnplementation of the participative redesign process itself It seemed 
doomed to be yet another example of a resurgence of worker participation that came 
and went m the cychcal style that Ramsay (1977) describes. My interest moved from 
one of a purely pragmatic nature to an academic nature: why did initiatives such as 
this fade away, when the benefits were there to be had on both sides of the 
employment relation? Was it just that it was "too hard" to introduce participation into 
large scale organisations? Was h that the natiare of "work" in large scale organisations 
just does not lend itself to general participation? I considered h to be an important 
issue, especially given the legislative support that surrounded this particular attempt 
and the express deshe to move from being the "Lucky Country" to being the "Smart 
Country". I developed a proposal to assess the implementation of participative job 
redesign in the Queensland Public Service. 
I first sought intemal support for my investigation, through an application for an 
intemal scholarship. This required discussion with and the support of the acting 
Dhector-General of DEVETIR. In my discussion whh him he made it clear that the 
resuhs of the program would be known in a few months and there was therefore no 
need for a fiih evaluation of either the program or the process (Meeting October 17, 
1991). The question that I wanted to answer, to me, warranted pursuit. Not to be 
deterred I lodged an apphcation for an Australian Postgraduate Research award. The 
success of that application allowed me to apply for three years study leave to 
undertake my PhD. The Professional Officers' Association agreed to waive my union 
dues for the period of my candidature. Hence I started an independent evaluation of 
the implementation of participative job redesign. 
5.2 Research Sites 
One of the major problems facing researchers, particularly those concemed to 
undertake a qualitative study, is gaining entry to a research she. My poshion in the 
pubhc service, and my role in the development and delivery of the training program 
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considerably eased this difficulty. I contacted the Directors-General of three 
departments by letter, seeking their permission to use the experience in their 
department as a case study. I specifically requested that their agreement would extend 
to : 
allowing me to work alongside the trained facilitators as they undertake the job 
redesign process, and to interview staff directly uivolved in the process at operative, 
managenal and executive level. 
In each case I offered to explam my research to the Director-General, as part of their 
decision-making process. 
The three agencies I contacted were DEVETIR, the Queensland Pohce Service and 
the Department of Family Services and Aboriginal and Islander Affairs. The rationale 
for this selection was based on my knowledge of the unique factors each of the 
organisations provided. This knowledge had been gained through opportunities 
previously afforded to work with these agencies during the course of my 
employment. 
My own department, DEVETIR, was selected as a consequence of their role as the 
inhiating and co-ordinating agency for the participative job redesign process. The 
organisation's brief relates to all issues related to paid work in both public and private 
sectors. The agency is responsible for the Govemment's industrial relations program 
thus I would be able to gain information on the general progress of other 
Departments as reported back to Representation Branch. It was also a member of the 
mini-bureaucracy established to oversee the implementation of stmctural efficiency 
— the Joint Stmctural Efficiency Committee (JSEC). I had written to the Joint 
Stmctural Efficiency Committee seeking permission to attend their meetings but no 
reply was ever forthcoming, in sphe of follow up letters and phone cahs. As a 
research site, certain informants whhin DEVETIR would be able to provide a form 
of "back-door" entry to the Joint Stmctural Efficiency Committee's thinking. 
The acting Director-General agreed to my use of DEVETIR for the study: but my 
role m the redesign process was to be 'hmited to observation only' (Correspondence, 
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30 April 1992). I interpreted this as meaning that the facilitators were not to draw on 
my understanding of the process or expertise in facihtation, nor was I to participate 
in the actual process of workplace redesign. As action research such as this had not 
been my mtention I had no problem in agreeing with this stipulation. This stipulation 
did however cause some constemation for the participants in the process who formed 
my mformants. Aware of my involvement in the training program they often looked 
to me to provide some guidance, and occasionally got quite irate that I would not be 
drawn into discussion. 
The second agency contacted was the Queensland Police Service. Immediately prior 
to takmg up my study leave the officer charged with responsibility for implementing 
the participative redesign exercise in the Service had sought the assistance of 
Professional Development Branch (in Febmary 1992) to tailor a specialist training 
program for their job redesign working party members. As project leader for 
facilitator trainmg this task fell to me. The Service accepted my proposal, thus I was 
involved in extensive negotiations with the project co-ordinator, the Industrial 
Relations manager and other senior executives. The outcome of these discussions was 
the development of a three day training program, which was to be co-delivered by the 
existing tramed facilitators within the Service and staff from my project team. As luck 
would have it, staff" from my project team were unavailable (bereavement leave and 
sick leave) when the Police program was scheduled, and all other Branch staff were 
involved in other programs. The Police Service facilhators had to fly solo. 
The Pohce Service offered a unique scenario for the participative redesign process. 
They were a paramihtary organisation, dependent on the line of command, mles and 
regulations and procedure. The organisation had a distinctly skewed gender 
distribution, m favour of men. It also had a high union density. The Fitzgerald Report 
had recommended job redesign, as one aspect of the organisational reforms that 
should occur. As a consequence of attention occasioned by the Fhzgerald Report, 
and the deshe to show the public that the Service was not "that bad" they were also 
unhkely to say no to a research request. The chief executive at the time of my request 
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was acting Commissioner Bhzzard. He delegated the decision-making to the 
Industrial Relations Manager. 
The response to my request was "Yes". However, unlike DEVETIR, the Service 
was keen to access my understanding and expertise, seeing their requests for help as 
a "contra" deal for access. I declined the invhation to facihtate a working party, 
preferring to retam observer status, and to allow a more "objective" standpoint in my 
own data analysis. However, I did conduct a one day awareness program for 
managers in one of the divisions on the basis that they would not be from a division 
m which I was to conduct field work. The conduct of this program did not enter into 
my data analysis. 
The final agency contacted was The Department of Family Services and Aboriginal 
and Islander Affairs. By public sector standards this is a small agency, with some 
3,000 staff". It has a strongly skewed gender distribution, dominantly in favour of 
women. Unlike the other two agencies h does not have a central, unifying common 
purpose (DEVETIR=work, Pohce=law enforcement) but is a melange of quhe 
different divisions, ranging from juvenile justice to ethnic affairs. The Director-
General delegated decision making on my access for research to the senior executive 
responsible for the implementation of stmctural efficiency. It took three months to 
make the decision as to whether they should open their doors or not, but he 
eventually agreed on the grounds that h 'would be good to document this for 
posterity'. Once more, the agency were keen to access my understanding of the 
process. I agreed to help one workmg party who were having difficulties, facilitating 
a four hour problem solving workshop for them. Again, this was not one of the 
working parties nominated for field observation and this data did not enter my 
analysis. 
5.3 The Research Design 
Desphe DEVETIR's acting Director's-General perception that he would know if the 
process had been successfiil within a few months, such was not to be the case. I had 
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originally intended to conduct a qualitative study to generate concepts for a follow 
up quantitative study. Time and the stmctural efficiency participative redesign process 
were against this endeavour. As discussed in the next chapter, in most agencies 
participative redesign did not commence until late 1992. The Govemment's deadline 
for the completion of the exercise of July 1993 was, m most cases, not met. In August 
1993 a submission was made to Cabinet on the progress with implementing the 
stmctural efficiency principle across all departments in the public service. This is an 
exempt document under Freedom of Information' legislation, so it will be some thirty 
years before this information will be available. In the cases I document here, as at 
November 1994 neither agency had completed their participative redesign process, 
ahhough DEVETIR had decided to cut hs losses, declare participative redesign 
finished and move onto enterprise bargaining negotiations. 
As a consequence, my research design was curtailed from an exhaustive study based 
on survey design methodology to a more manageable qualitative case study. The 
case study approach is recognised as a valid tool in the study of workplace relations 
and is used quite extensively (see Kunda 1992; Kanter 1990; Curtain, Gough & 
Rimmer 1991, 1992). As Stoecker (1991) notes the method is particularly useful for 
focussing on specific problems or events in specific situations — in my case the 
specific problem is delivering empowerment, the specific situation is within formally 
administered organisations such as the Queensland Public Service. The task of 
analysing the process of change toward empowerment in this context made the use 
of the case study method appealing, in spite of the well documented limhations of 
generahsabihty and researcher bias. I have endeavoured to surmount the issue of bias 
through a process of validating my interpretation of events, behaviours, motivations 
and meanmgs with my respondents. The issue of generalisability is one that I would 
not seek to challenge, however, as the two studies reported demonstrate, the method 
does allow a comparison of good and poor examples of the pursuit of change in the 
workplace. As such the case study method allows some observations to be presented 
' My application for access to this document was accepted by DEVETIR (the authoring agency) but 
declined by the Office of Cabinet (correspondence 7 February 1995). 
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that would enhance the achievement of change in other organisations: in other words 
it is a method that allows the development of a base theory. In this case the theory 
I seek to develop is about the facilitation of worker empowerment. 
I conducted the data collection field-work over almost two years from 1992 to 1994. 
This fieldwork comprised interviews with key informants, workplace observations of 
workmg parties conductmg the job redesign process, interviews v^th working party 
members, analysis of the im'tial and final proposals from the various working parties 
in the agency and archival analysis of related agency materials . The resuh of this 
data collection exercise was the piecing together of the jigsaw of the implementation 
of the participative work redesign aspect of the stmctural efficiency principle in these 
agencies. 
The Police Service were the more organised agency of the three: my work site 
observations commenced in April 1992 and continued through to Febmary 1993. 
I commenced workplace observations with Family Services in May 1992. The 
working party to which I was assigned in this department was disbanded in November 
1992, subsequent to an intemal restmcture that abolished the work unit at which this 
working party had been looking. Observations within DEVETIR commenced in 
September 1992 and concluded in March 1993. 
The drawn out nature of the process, the concurrence of the activity in each 
department selected and the amount of time spent in observations became too much 
to juggle. I made a decision to withdraw from the Family Services she. In that she, 
the working party that was still functioning was the one for which I had eariier 
facihtated a problem solving workshop. Had I elected to work alongside that working 
party I feh that my data may have been compromised from my eariier involvement as 
a "process expert". So, rather than commence observations whh a new working party 
and build the necessary rapport, I decided to base my thesis on the experience of the 
Police Service and DEVETIR. More is said on the detail of the research design in 
each agency in the subsequent chapters on the case studies. 
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Observations 
I attended the meetings of the departmental committee charged with overseeing the 
process, the Joint Coordinating Committee (JCC), whenever possible in each agency 
and attended the training programs provided to working party members and 
facilitators. The main focus of my empirical work was, however, on direct 
observation of the participative redesign process in a particular work unit. The 
definition of work unit is that which each agency interpreted as meant by the 
Queensland Govemment*s definition in the participative redesign methodology : 
[a] work unit is a group of employees in a definable work area which is locally 
organised and may contain a number of job functions which are integrated to provide 
identifiable work outputs (Queensland: DEVETIR 1991a, pi6). 
One work unit was studied in depth in each agency. The work unit for my research 
was identhied by the agency. In each agency I accompanied the facilitator to working 
party meetings and accompanied members of the working party as they undertook 
theh task. These observations were tape-recorded where permitted and possible, and 
were later transcribed. The presence of the tape recorder caused most constemation 
in the Police Service, where permission to tape was often declined. In addition to 
taping, I wrote observations in the form of field notes: where possible during the 
observations, but frequently this had to be attended to post-observation. Table 5.1 
indicates the extent of field observations whhin the two agencies reported in this 
study. 
Table 5.1 Number of 0 
Joint Coordinating 
Committee 
Training Programs 
Working Party 
)sen'ations Conducted in each 
Agency 1 
Police Service 
6 
1 
14 
Agency 
Agency 2 
DEVETIR 
10 
1 
10 
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Inter^neM'S 
Two different sets of interviews were conducted with staff directly involved in the 
participative process of job redesign. The first set of interviews involved working 
party members. This sample included all members of the working parties to which I 
was assigned m each agency. The composition of the working party and the process 
of consuhation through which they were required to work, determined by the 
Govemment's guidehnes for the participative redesign process, allowed me to access 
the thoughts and feelings of all levels of staff from management to base line 
operative in the work unit under observation. 
The interviews were unstmctured, directed both at issues arising from the 
observations and at the participant's feelings about the process. The interviews were 
usually of one hour duration, and were taped wherever possible. Once more, h was 
more often in the Police Service that there was an objection to taping, one key 
informant even going so far as to tum the tape off whenever he was about to enter 
a "prickly" or sensitive area. I attempted to make a note of the area under discussion 
at these thnes, but it was evident, at least with this particular respondent, that this was 
not seen as appropriate. Thus I again became reliant on the post-interview field note. 
This same respondent continually checked to see if the actual tape would be 
destroyed. An assurance of complete confidentiahty was offered to all informants. 
The second set of interviews were with members of executive management charged 
whh implementing the process in the agency. The intent of these interviews was to 
ascertain their feelings about the process, the progress that was being made agency 
wide and their thoughts for the fiiture of participative work practices. These 
interviews provided access to the recounted experience of other work units within the 
agency. These were again unstmctured interviews, taped where permitted and later 
transcribed. 
In order to preserve confidentiality, as far as is possible in a case study on a known 
organisation, I have adopted a coding system for respondents in the Chapters that 
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follow. Excerpts from transcripts of interviews or field observations are identified by 
the use of a respondent code number. The code number indicates the affiliation of the 
respondent whh staff or management by the respective use of an "s" or an "m". By 
way of example, the code (r=m20) signifies that this respondent is aligned with 
management and is the twentieth member of management with whom I spoke across 
the three agencies, not within the one agency. The code used also indicates the date 
on which the interview or observation took place, for example the code 
(r=m20/020693) mdicates'that the interview with this representative of management 
took place on the 2nd of June 1993. Figure 5.2 offers a breakdown of the informants 
interviewed across the agencies. 
Table 5.2 Respondents Across Agencies 
Staff 
Management 
Agency 1 
Police Service 
n=25 
r=s23, r=s2, r=s8, r=s7, r=s33, 
r=s34, r=s26, r=s29, r=s3, r=s22. 
r=sl4, r=sll,i=s20, r=s4, r=s27. 
r=s6, r=sl3, r=sl5, r=s35, r=sl6, 
r=s 19, r=21, r=s31, r=s24, r=s25 
n=14 
r=m20, r=m2, i^=ml3, r=Tnl2, 
r=m23, r=ml8, r=m8, i^=ml0, 
r=ml3, r=ml2, r=ml4, r^ =m5, 
r=m24, am=l 
Agency 2 
DEVETIR 
n= 10 
r=s32, r=s37, r=s38, r=sl, r=s9. 
r=sl2, r=sl7, r=sl8, r=s28, r=s30 
n=14 
r=m26, r=m25, r=m7, r=ml 1, 
r=m30, r=m31, P=m33, r=m34, 
r=m29, r=m27 
r=m32, r=ml9, r=m9, r=ml7. 
Note: I have retained each informant's code in the table above to allow a mechanism of cross 
checking transcript excerpts. 
These two sets of formal mterviews only tapped staff dhectly involved in the process. 
Obviously the workers themselves also had something to contribute to the research. 
This category of staff were not formally approached. Rather, I rehed on accessing 
their thoughts and feelings through the worker's representatives on the working 
parties and through my own informal observation of, and participation in, corridor 
and tea room conversations. 
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Archival Information Sources 
The two agency-specific case studies draw on a wide range of intemal files and 
documents. Both agencies were very liberal with access to these records. My position 
as a "fellow" public servant may have increased the openness of the officers with 
whom I spoke m the agencies. The preliminary chapter introducing the participative 
redesign process draws on material that formed part of my file on the development 
and conduct of the facilitator training program. 
A side issue to the thesis has arisen in piecing together the jigsaw pieces in this 
particular piece of research. It relates to the efficacy of public administration in 
Queensland, and not directly to my research questions. Several of the documents 
which I che in the case studies are in the public domain, however others may not be 
so readily available. Indeed, the Public Sector Ethics Act 1995 may cause some of 
the respondents to flinch in regard to some of the documents which they released to 
me. In writing up the case studies, cognisant of the content and intent of what was 
then the PubUc Sector Ethics Bill and the Queensland Public Service Code of 
Cottduct I too have flmched at the findings. My dissertation supervisors referred to 
first drafts of the case studies as "creative writing — not even the most hardened 
critic of the bureaucracy would believe it was this bad". Regrettably, h was. 
As a public employee I am, as also were my respondents, required to maintain the 
public's confidence in the administration. In these two cases, but particularly in the 
case of DEVETIR, the jigsaw pieces I have slotted together suggest that this 
confidence may have been misplaced. The extent of my concem was such that I 
sought advice from the legal office of the Administrative and Electoral Review 
Commission in their role as "watch dog" over the public service. They cautioned 
against releasing any materials which would be classified as exempt under the 
Freedom of Information Act 1991 and suggested I seek my own legal advice if I was 
concemed about the conflict between my research "for academic purposes" and my 
responsibilities as a public sector employee to exercise a "duty of care" towards the 
public service. In an attempt to protect both my informants and indeed, myself, I 
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subsequently lodged Freedom of Information and Judicial Review applications in 
relation to those documents I consider most likely to breach the Public Sector Ethics 
Act. In both Freedom of Information applications, I have been declined access (to the 
second level of appeal) on the basis of the documents' status as Cabinet materials. 
Recent amendments to the Freedom of Information Act facilitating retrospective 
protection to any matter that may have entered the Cabinet Room precluded my 
pursumg an extemal review by the Information Commissioner. The Judicial Review 
application was also denied, on the basis that 'too great a time lag' between the 
decision and my request for reasons for h existed (Correspondence: Office of the 
Premier 20 Febmary 1995). 
In order to preserve the integrity of this research I decided that I would write as I 
found, secure m the knowledge that my work is empirically grounded. If worse came 
to worst and either disciplinary or legal action was taken, the documents of concem 
would be reqmred to be made available in any legal proceedings under the Evidence 
Act, even though declared exempt under the Freedom of Information Act 1991. 
Analysis and Writing 
I began the analysis of the data during the last months of my field-work in each 
agency. This initial analysis developed themes which generally formed the basis to 
interviews with key informants, serving as a means of validation whilst at the same 
thne eliciting more information. It was from this initial analysis that my own model 
of empowerment took shape as the key issues identified in the hterature became 
evident in the two agencies. I engaged in a continual interplay between data and 
literature, hterature and data, finally identifying the four main analytic categories of 
values, stmctures, practices and relationships that form my model. In effect, the first 
analysis was premised on the principles of the constant comparative method of 
grounded theory (cf Glaser & Strauss 1967) in order to facilitate the development of 
my model. 
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With the model fiilly developed I revisited the data from the case studies and 
reanalysed the material with the model. The case studies documented here present 
that second analysis. The case studies are constmcted as historical narrative, 
supported by ethnographic description, interpreted in the light of my 'theory' or 
model of empowerment. 
The write up of the agency case studies commenced in December 1994. Key 
respondents m each agency were sent a draft of their case study for their comments. 
Feedback on those drafts, received in May 1995, affirmed my interpretation of each 
agencies experience. 
5.4 Conclusion 
In this chapter I have outiined the major values which I believe led me to enter into 
a dissertation of this nature, in the hope of laying bare and safeguarding against any 
bias in the mterpretation of my data. I then summarised the methodology chosen for 
this study and finally outiined the research design adopted in each of the case studies. 
The next four chapters present the extent of the research. Chapter Six outhnes the 
Queensland Govemment's approach[es] to the implementation of the stmctural 
efficiency principle. Chapter Seven presents the account of the experience in the 
Queensland Police Service. Chapter Eight recounts DEVETIR's progress. Chapter 
Nine presents a discussion of the similarities and differences between the two cases 
and explores the "answers" to the research questions. The final chapter concludes the 
thesis with an identification of the implications of this study for the continuation of 
the workplace reform agenda and the fiiture of de facto participatory schemes. 
PhD Thesis 
Debbie Kellie 
University of Queensland 
Page 154 
CHAPTER 6 THE QUEENSLAND QUADRILLE: WILL YOU, 
WON'T YOU, WILL YOU. WON'T YOU, WILL YOU 
JOIN THE DANCE? 
In this Chapter I provide some of the background to the Queensland Public Service's 
pursuit of the national goal of efficiency and provide detail on the Govemment's 
implementation of the structural efficiency principle, focussing on the participative job 
redesign methodology. In this discussion the divergent views of union and Govemment 
on what a consultative approach means are apparent. 
This Chapter commences whh a discussion of the context of public administration 
and public sector reform m Queensland. In that discussion I focus on the Queensland 
Govemment's response to reform occasioned by the introduction of the Australian 
Industrial Relations Commission's (AIRC) wage fixation principles designed to give 
effect to a new workplace culture. That new workplace culture was to be signified 
by the creation of a "commitment" relationship to replace the existing "control" 
relationship between management and worker. I then move to a discussion of the 
implementation of the stmctural efficiency principle, in particular focussing on the 
participative job redesign component. In that discussion I draw attention to the role 
of the parties m the development of the participative redesign process. I conclude the 
Chapter with an overview of the mechanism by which the participative redesign 
process was to be given effect, identifying some of the constraints facing the process 
from its inception. 
6.1 Administrative Reform: "Hoo-ha!" 
Between 1988 and 1994 public administration in Queensland has accounted for 
between 15% and 19% of the gross state product (Queensland: Treasury 1987-88 to 
1994-5). It is therefore a significant industry, in which the goals of efficiency and 
effectiveness should be paramount. As was noted in the introductory Chapter, 
convmcing govemments that the pubhc sector might suffer from similar inefficiencies 
to those found m the private sector has, in the past, been a perennial problem and the 
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subject of many commissions, with a smaU and a large "C", both presented for pubhc 
scmtiny and restricted for intemal use only. The Queensland experience reflects an 
anti-reformist attitude for much of hs history (Coaldrake 1989, Wihshire 1987). Since 
the tum of the century Queensland has had four major public reviews, two of which 
were commissioned as a dhect consequence of media attention. However, opposition 
to reformist causes could not stall the implications of the national workplace reform 
agenda. Given the stmcture of wage determmation in Australia there was a necessary 
flow on effect of the decisions made in the Australian Industrial Relations 
Commission to Queensland. 
The Queensland Lidustrial Relations Commission (QIRC) ratified each of the national 
wage case decisions as they progressed. The restmcturing and efficiency principle 
was ratified in 1987, under the National Party Bjelke-Petersen administration. The 
"two tier" wage agreement which provided a 3% wage increase required some 
eflBciency gain or restmcturing as pay back (Queensland: Industrial Gazette, March 
1987). The most lauded "productivhy" and "efficiency" enhancement in the 
Queensland Public Service was the removal of Queensland Govemment handtowels 
from staff supply. There was a sense amongst staff that efficiency was not a serious 
issue, to the extent that the "handtowels" have remained in the cultural memory bank 
and are often cynically mentioned when discussions tum to improving efficiency. At 
the same time, although almost excluded from the cuhural memory bank, electronic 
fiinds transfer of pay was introduced. This was a significant efficiency measure. 
Although made for other reasons, Wiltshire's (1987) suggestion that the Queensland 
Industrial Relations Commission was not impressed whh the industrial relations 
efforts of the Bjelke-Petersen administration applies to the introduction of the 
Restmcturing and Efficiency Principle. Coaldrake's (1989) account of govemment 
administration presented in Working the System generates the idea that the Public 
Service was precisely where the Government wanted h, so the lack of real change is 
hardly surprising. As he says: 
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[e]ven if Bjelke-Petersen recognised the challenges facing govemments in 
modernising their machinery, he cared little for them. Issues of administrative ... 
reform were "hoo-ha" to him (Coaldrake 1989, p72). 
The stmctural efficiency principle (SEP) was one administrative hoo-ha that Premier 
Bjelke-Petersen was saved from having to worry about. His 'forced and agonised 
departure' (Coaldrake 1989, p24) from the premiership on December 1st 1987 
followed a leadership ballot resulting from a crisis in Pariiamentary Party support. 
The stmctural efficiency principle was ratified under the administration of the 
successfiil challenger, Mike Ahern, on the 31st August 1988 (Queensland: Industrial 
Gazette, Vol 129, p36). The first wage increase of 3% was allowable on the receipt 
by the Queensland Industrial Relations Commission of a written commitment from 
the unions party to an award, as follows: 
[t]his union being aware of the Principles to be adopted by the Commission in the 
State Wage Case August 1988 hereby undertakes that until 1 July 1989 it will not 
pursue any extra claims ... and agree to cooperate positively in a fundamental review 
of awards to which it is a party with a view to implementing measures to improve the 
efficiency of industry and provide workers with access to more varied fulfilling and 
better paid jobs (Queensland: Industrial Gazette, Vol 129, p35). 
The unions party to the Public Service Award gave the required undertaking to the 
Queensland Industrial Relations Commission and were granted their first wage 
increase. 
Coaldrake notes that Premier Ahem was 'committed to a vision of excellence, to 
public accountability, and to ending cronyism, patronage and cormption within the 
state government' (1989, pi60). As such h could be expected that the rhetoric, 
coupled whh the implementation of stmctural efficiency, may in fact have inspired 
some genuine changes in public service employment. In late 1988, Ahern's Cabinet 
delegated responsibihty for the implementation of stmctural efficiency in the public 
service to the Department of Industrial Affairs (which later became the Department 
of Employment, Vocational Education, Training and Industrial Relations 
[DEVETIR]) (Queensland: DEVETIR 1990a). As an employer the Queensland 
Govemment's interpretation of the principle, at this stage, involved: 
improving the efficiency and productivity of employees; management practices; and 
work organisation of Queensland Govemment Departments (excluding Railways 
Department) and Public Hospitals (Queensland: DEVETIR 1990a, Appendix 1.2). 
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and providmg theh employees with 'equitable opportunities for career development' 
(Queensland: DEVETIR 1990a, Appendix 1.2). 
The original intention of the Queensland Industrial Relations Commission was that 
the second wage increase of $10 would not be allowable unless the written 
undertaking from the unions had been fiirther developed to demonstrate that 'minds 
[had] been bent to the exercise embodied in that Principle' (Queensland: Industrial 
Gazette, Vol 129, p35). The Crown fiilly supported the Queensland Industrial 
Relations Commission in this regard. The Govemment's logic was that no fiirther 
increases should be allowable unless it could be 'proven beyond doubt that the 
program of award restmcturing throughout Govemment and industry areas of 
employment has been successfiil' (Queensland: Industrial Gazette, Vol 130, p535). 
How this was to be assessed without a formal evaluation system is questionable. 
At the April 1989 Wage Case hearing, the Queensland Industrial Relations 
Commission was persuaded to renege on their origmal intention and granted a general 
mling for the $10 per week increase, effective from 24 April 1989. However, the 
Crown's intent did find effect — in the first instance, in their own employing arena 
and later through the reinstatement of the Queensland Industrial Relations 
Commission's original intention of no fiirther increases (whhout significant 
commitment) in the October 1989 State Wage Case. 
In theh own domam, the Crown set out to demonstrate the "bending of minds to the 
principle". The earlier commitment from public sector unions was firmed up, in the 
form of a "Statement of Intent" between employer and employee, viz: the 
Govemment and the Trades and Labour Council of Queensland (which later became 
the Queensland Branch of the Australia Council of Trades' Unions [ACTUQ]) 
(Queensland: DEVETIR, 1990b). This statement of intent was lodged whh the 
Queensland Industrial Relations Commission, and became operational on October 31, 
1989. The operationalisation of this statement occasioned two outcomes. The first 
outcome was the creation of a bureaucratic stmcture to oversee the process. The 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 158 
The Queensland Quadrille 
second outcome related to the issue in focus for the stmctural efficiency principle — 
industrial and employee relations, which I address following a short discussion of the 
first mini-bureaucracy. 
The mini-bureaucracy (see Figure 6.1) was headed by the "Joint Stmctural Efficiency 
Committee" (JSEC). This committee was charged with the co-ordination of the 
stmctural efficiency process across the public sector, using a co-operative approach. 
"Joint" and "cooperative" meant that the committee was comprised of both employer 
and employee representatives at an executive level 
QUEENSLAND GOVERNMENT - THE EMPLOYER 
JOINT STRUCTURAL EFFICIENCY COMMTTTEE 
(JSEC) 
JSEC SECRETARL\T 
AD HOC SUB COMMITTEES 
WORKERS 
Figure 6.1 The Structural Efficiency Bureaucracy under Ahern's Administration 
The employer was represented by DEVETIR and the Office of Public Sector 
Personnel Management [OPSPM]. Employees were represented through the Trades 
and Labour Council. These committee meetings were held "in camera", and no 
minutes of meetings were taken. The logic for this decision was apparently that: 
it was generally felt, that typical of keeping minutes, that debate would be stifled. ...If 
minutes were kept there would be an expectation that they should be distributed ... I 
guess, whilst for the most part, the issues talked about at JSEC are not twirly issues 
or that sort of thing (ones that we don't want to get out to Departments), there are 
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occasions where there's obviously been issues ... where it's not entirely appropriate for 
minutes to be kept... we want free and open discussion at JSEC (r=m7_2/200592/@ 
743). 
A special "JSEC secretariat" unit was established within DEVETIR to accommodate 
this committee's need for secretarial support. If the Joint Stmctural Efficiency 
Committee felt h appropriate h could establish ad-hoc sub-committees at any stage 
of the implementation process. It seems a Ihtle ironic that the way to examine how 
best to improve the efficiency and productivity of employees, management practices, 
and work organisation of Queensland Govemment Departments was deemed to 
require the creation of a new mini-bureaucracy. This is however understandable in 
the light of the bureaucratic culture (see discussion Chapter Two). Even more ironic 
is that, having established this bureaucracy, it was not utilised to ensure delivery of 
the outcomes desired. This was left to the agencies and to those units tradhionally 
accountable for industrial relations issues. 
The second outcome from the statement of intent impacted on industrial and 
employee relations whhin the Public Service. In this regard the statement of intent 
initiated three major changes. First, the commencement of a review of the 
approximately 160 State awards which related to employment in the Queensland 
pubhc sector, with a view to rationalisation by reduction, conducted by DEVETIR's 
Advocacy Branch. Second, the development of notions of career paths based on 
flexibilhy, gained through the removal of demarcation barriers and the provision of 
multi-skilling initiatives, by the Office of Public Service Personnel Management in 
concert whh Advocacy Branch. Finally, a statement about the importance of work-
force participation in job restmcturing was circulated by the Advocacy Branch to aU 
Departments. 
The October 1989 Wage Case enshrined the Government's desire for tangible proof 
of commitment to the implementation of stmctural efficiency by all parties to state 
awards, which had first been expressed during the April 1989 wage case hearings. 
The Commission decided in favour of such tangible proof, requiring a statement of 
intent and a timetable for the implementation activity to be lodged whh the 
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Queensland Industrial Relations Commission. The benefit to workers was the 
granting of a ftirther wage increase, which provided for two instalments of $10 or 
3%. This decision established the Queensland Industrial Relations Commission as a 
"watchdog" over the process, as made evident in two statements whhin the decision: 
...we have regard for the need for apphcations to clearly identity the changes which are 
sought, both initially and at any later stages (p 1201)... [and] ...the second mstalment 
of the Structural Efficiency Adjustment should only be available if the Commission is 
satisfied that the Principle has been properly implemented and will continue to be 
implemented effectively (pi202) (Queensland: Industnal Gazette Vol 132). 
The "watchdog" role can be constmed as a de facto evaluation mechanism, giving 
effect to the Crown's sentiments that wage increases should be based on the 
implementation of changes, proven "beyond doubt". 
As a consequence of the October 1989 Wage case, the registration of the Pubhc 
Service statement of intent allowed public servants to be granted their third wage 
increase under stmctural efficiency, with the prospect of a fourth in mid-1990. 
Whether or not the rhetoric of the statement of intent may have changed the reality 
of workplace relations under the new ethos of the Queensland National Party was 
never tested, as Pariiament was prorogued for the December election, stalling 
progress on the implementation of stmctural efficiency. 
In December 1989 Labor were swept into office in Queensland on a platform of 
major reform, partly as a consequence of the aftermath of the Fitzgerald Commission 
of Inquiry\ Although h had not been a specific brief of the Commission, the findings 
seriously questioned the qualhy of public administration in the State, particulariy in 
terms of the efficiency and effectiveness of the Police Force (now Police Service). 
Queensland Labor were elected as they promised to push through the reforms 
recommended by the Chair of that Commission, which were presented to the public 
m what has become known as the Fitzgerald Report. The Goss Government was also 
' The Commission of Inquiry, headed by Gerald Fitzgerald, was commissioned in May 1987 by the 
National Party Government's Deputy Premier and Minister for Police, Bill Gunn, pursuant to an ABC 
Four Comers program. It delivered its report into "Possible Illegal Activities and Associated Police 
Misconduct" in July 1989. In the December 1989 elections corruption became a major issue, and 
Labor came into office. 
PhD Thesis ~ 
Debbie Kellie 
University of Queensland Page 161 
Structural Efficiency in the Queensland Public Service 
committed to review the pubhc sector perse, v^th the aim of increasing 'productivity 
and efficiency through fiiU recognition of the work done by public sector employees' 
(Correspondence: Goss & Warburton 1991, p3). This platform was not dissimilar to 
that which facihtated the transition to Labor at the Commonwealth level some six 
years eariier. The clearest similarity was the desire to reform the public service that 
both administrations shared. 
Reform in Queensland was set to be as serious a process as h was at the 
Commonwealth level (there indicated by the introduction of the Public Service 
Reform Act 1984^). As Wanna notes,: 
[o]n winning office, the new [Queensland] govemment argued that the old 
conventions of patronage, favouritism, and partisanship were to be replaced by a more 
"responsive" public sector based on managerialist principles, rational restructuring 
and new codes of propriety and administrative accountability (1992, p74). 
Among the first moves of the new govemment, and perhaps the most significant, was 
the establishment of the Public Sector Management Commission (PSMC). The 
objectives of this Commission were to 'reform and modernise the entire Queensland 
public sector ... to achieve efficiency, effectiveness, economy and impartiality' 
(Coaldrake 1991, p251). Whh the exception of the latter characteristic, the Public 
Sector Management Commission's objectives were not unlike the terms of reference 
for the illusory 1986 Savage Review^. In addhion, the number of Govemment 
departments was drastically reduced, through amalgamation, down to nineteen from 
twenty six. The nineteen super-departments were then subjected to review by the 
Pubhc Sector Management Commission, which for most, resulted in major stmctural 
changes. The review process invhed participation from both staff and the public, 
reflecting a desire on the part of the new govemment to be seen as a consuhative 
employer. 
The Public Service Reform Act built on the recommendations of the Coombs Royal Commission on 
Australian Govemment Administration which had been delivered in 1976. It has been suggested that 
the Coombs Report was the most influential reform report. It is generally considered a basis for most 
of the reforms which have followed in the Federal and State public services (LRC 1990, p6). 
Illusory is used in the sense that the major "achievement" of this Review was the abolition of the Public 
Service Board and its replacement with the Office of Public Service Personnel Management (Coaldrake 
1989, p75). 
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Apart from the review fiinction, another of the tasks set for the Public Sector 
Management Commission was to improve the human resource management practices 
withm the pubhc service. In this regard h took over some of the role of the Office of 
Public Service Personnel Management. This objective was achieved through the 
development and service-wide implementation of human resource policies in the form 
of "standards". In line with the "best practice" philosophy emanating from the 
discourse of enterprise, these standards were developed through a consultative 
process. This mvolved invhing comments from the affected trades' unions as well as 
the agencies that would be required to implement the final standards. The new 
Govemment and the Public Sector Management Commission gave the appearance of 
being determined to turn the rhetoric of democratic ideology into reality in their 
consuhative approach, incorporating some degree of participation by those affected. 
This approach would seem to bode well for the continuation of the implementation 
of the stmctural efficiency agenda. 
Reflecting on this potted history in light of the discussion in earlier Chapters, h is 
evident that there are clearly three sets of actors involved. The Queensland Industrial 
Relations Commission represents "the state". Its endorsement of the wages principles 
provided a framework for the Queensland Govemment, as an employer, to embark 
upon a process of fiindamental change whhin the public sector: dismpting the status 
quo evident smce 1919. The Goss administration gave the appearance of an employer 
concemed to implement significant change in regard to the public sector workplace. 
Labour as an actor is represented by the staff of the public service who feature at this 
stage through their executive body — the representative unions, amassed under the 
banner of the Trades and Labour Council. Figure 6.2 presents a diagrammatic 
representation of my interpretation of the parallel between private sector enterprise 
and the public sector in terms of organisational stmcture. 
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QUEENSLAND GOVERNMENT 
(DEmployer and Board of Directors 
[Represent Capital] 
I 
DIRECTORS-GENERAL 
Chief Executive Officer or General Managers of Agencies 
[Represent Capital] 
\ 
SENIOR EXECUTIVES WITHIN AGENCY 
Executive Managers 
[Agents of Capital] 
I 
MANAGERS WITHIN AGENCY 
Operational Managers 
\ 
STAFF 
Workplace Operators 
[Represent Labour] 
® Italicised title represents equivalent position/title in private enterprise 
Figure 6.2 Organisational Parallel between Queensland Public Service and Private Enterprise 
The fact that the public service had not been required to confront much change during 
the National Party era predisposes to a scenario where the bureaucratic personality 
found in the traditional career service model (as discussed in Chapter Two), whh hs 
noted resistance to change, is likely to prevail. 
Trespassing on this status quo is a new Govemment. The values expressed by the 
Goss administration cleariy reflect the managerialist paradigm, as Wanna (1992) 
observes, with economic efficiency, accountabihty and propriety paramount. Not only 
does the employer subscribe to the managerialist paradigm, but the registered 
statement of intent (upheld by the new administration, despite ratification under the 
Ahem admmistration) highlights particular elements of the workplace reform agenda, 
namely work organisation, management practices and efficiency measured as 
productivity. 
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It would appear that the prevailing ideology at this juncture was one of economic 
efficiency — with consuhation as a strategy to achieve the employer's goal. Nehher 
"excellence m govemment" nor "empowerment and workplace democracy" featured 
m the initial prospectus of ehher the Ahern vision of the implementation strategy, or 
in that of the Goss administration. 
6.2 Getting to Grips with Structural Efficiency 
Public servants had received three stmctural efficiency wage adjustments since the 
mtroduction of the principle but had not been required to deliver any retum on that 
investment, other than through their executive body in the form of a commitment to 
pursue the stmctural efficiency agenda. This can be attributed, in part, to the change 
in govemment and the reshuffling of portfolios. In essence, it was early 1990 before 
"retum on mvestment" became a paramount consideration. Effective development of 
a service wide implementation of the 1988 stmctural efficiency principle then began 
in eamest. 
Some ad-hoc developments had been conducted m the mtervening period by very few 
Departments acting on their own initiative, and these had led to appeals for help to 
the Advocacy Branch of DEVETIR.* Whh the Goss administration installed there 
were two major attempts at gettmg to grips with the stmctural efficiency principle on 
a sector wide basis. 
Structural Efficiency — Version I 
In Febmary 1990 Version I of the Goss Govemment's stmctural efficiency 
implementation strategy was developed, designed to 'maintain the consistency 
brought about by a coordinated approach' (Queensland: DEVETIR 1990a, p2). It 
outlined the urgency surrounding the implementation of the principle, an urgency 
which dominantly derived from the three wage increases of 3% and $10 per week 
which had been allowable and paid to workers in September 1988, April 1989 and 
The Advocacy Branch of DEVETIR was responsible for providing industrial relations expertise to 
agencies. 
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October 1989 respectively, with a fourth up for imminent discussion. The Advocacy 
Branch suggested that: 
[a] real commitment to implementing the Structural Efficiency Principle within the 
Queensland Pubhc Sector will result in a more productive Public Sector with greater 
job satisfaction for employees and enhanced management systems (Queensland: 
DEVETIR 1990a, p3). 
The outcome from this directive was an mcrease in the size of the stmctural efficiency 
bureaucracy. A "task force" was established, comprising representatives from 
DEVETIR (2), the Public Sector Management Commission (1), the Trades and 
Labour Council (4), with representatives from client departments (3) drawn in. This 
committee's role was: 
to develop and review proposals for change in the Public Sector that will bring about 
eflBciency measures to accord with the Structural Efficiency Principle and refer such 
proposals to the appropriate body (Queensland: DEVETIR 1990a, Appendix 1.4). 
This committee had its own secretariat of three staff. Additionally, seven 
"Occupational Task Groups" were formed. Their brief was to prepare 'draft 
documentation for restmctured awards' (Queensland: DEVETIR 1990a, Appendix 
1.5). Hovering above the implementation of stmctural efficiency is this bureaucratic 
"support" stmcture of nine committees. These committees were to receive advice 
from the Departments, so each Department was required to establish hs own 
bureaucracy. Each Department established a Joint Coordinating Committee (JCC) 
with a brief to identhy appropriate occupational groups^ and establish working parties 
to investigate working environments for these groups in their Department, making 
appropriate recommendations back to the Task Force. Advocacy Branch 
recommended that each Departmental Joint Coordinating Committee have hs own 
secretariat. With the bureaucratic stmctures in place (see Figure 6.3) one may have 
expected the actual work of stmctural efficiency implementation to commence. But 
this was not so. 
"Occupational groups" meant groups of employees within the same occupation eg- all 
physiotherapists, all librarians, all administrative officers, all storespersons. 
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QUEENSLAND GOVERNMENT - THE EMPLOYER 
JOINT STRUCTURAL EFFICIENCY COMMITTEE 
(JSEC) 
JSEC SECRETARIAT ^^^^ ^^^^^ 
TASK FORCE SECRETARIAT 
OCCUPATIONAL TASK GROUPS (by seven) 
JOINT COORDINATING COMMITTEES 
— DEPARTMENTAL JCCs (by nineteen) 
DEPARTMENTAL JCC SECRETARLYT 
DEPARTMENTAL WORKING PARTIES 
WORKERS 
Figure 6.3 The Structural Efficiency Bureaucracy under Goss' Administration - Version 
1 
A great deal of confusion surrounded Version I as it provided no detail in hs 
implementation strategy as to what was to be done or how it was to be done. It 
merely advised that Departments facilitate improved efficiency and productivity of 
employees and management practices and work organisation, ensuring in the process 
that they provided equitable opportunities for career development (Queensland: 
DEVETIR 1990a, Appendix 1.6). What h was keen on was the time line. 
Departments should have established their committees and working parties by mid-
March 1990 (Queensland: DEVETIR 1990a). 
The interpretation of Version I by most Departments was that stmctural efficiency 
was about changmg the workmg arrangements for particular occupational groupings 
(for example all youth workers, or all admmistration assistants). Such a change would 
be reflected in award variations rather than as change in the workplace. This 
resistance to genume change reflects the conservative orientation of the bureaucratic 
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personahty m most agencies. As award variations they were the responsibility of the 
Advocacy Branch more than the individual Departments per se. Departments 
conceived of their role as supplying recommendations and no more than that — 
change was not a real issue. Although all Departments formed Joint Coordinating 
Committees, only ten of the nineteen appeared to demonstrate any degree of 
commitment to the process, in that they were able to identify activhies proceeding 
under the stmctural efficiency banner (Queensland: DEVETIR 1990c). The 
reflections of one of the executives responsible for the sector wide acceptance and 
hnplementation of the stmctural efficiency principle are illuminating in regard to the 
issue of compliance without stringent guidelines: 
...with the initiatives that have been put in place by the Govemment over the years 
there has been a lot of instmctions as to how Departments should do certain things — 
I'm not criticising the need for that to have been done. For example, I mean the PSMC 
reviews: we had a team come in and they said you're not working properly, you've got 
to do these things; the audit people came in and said there's 40 recommendations as 
to how you can do things better; people have been told how they will undoubtedly 
implement EEO; they've been told about FOI and what they need to do. There's been 
a lot of instruction to Departments as to how they should do things, and arguably that's 
been the only way these things could have been put in place — I mean [for the 
Govemment] to say that "that's the way you are going to do these things". I'm 
wondering though, whether a spin off eifect of all this is for Departments to sit back 
and say "well we're not going to do anything for ourselves — if it's that important 
they'll tell us what to do". There isn't the drive within Departments to act on their own 
initiative to produce better services on their own behalf (r=m7_2/200592/@709). 
There was nothmg in the first version of the implementation agreement that appeared 
to require them to even think about the issue of improving service provision. This 
respondent's comment indicts the anti-change nature of the career service mentality 
m the mention of the "lack of drive" and the need to be "told what to do". This flew 
in the face of the Goss Government's reform agenda — the very base of which was 
the provision of a more effective and efficient public service. 
Structural Efficiency — Version II 
As Version I had delivered very little in terms of actual workplace change a rethink 
was necessary. That the Public Sector Management Commission should become 
involved in the negotiations involved in the rethink of stmctural efficiency was 
understandable, given the fact that they had replaced the Office of Public Service 
Personnel Management and had a brief for securing major efficiency and human 
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resource management reform. In April 1990, one year after the second pay rise of $10 
per week had been given to workers, the Public Sector Management Commission 
were given an additional task — to work with DEVETIR on Version II of the 
strategy for the implementation of the stmctural efficiency principle. 
The ahn for Version n was to create an agreement which had the potential to deliver 
significant and real workplace change (Correspondence: Goss 1990). The focus 
moved away from occupational groupings and onto the organisation of work in 
discrete work units^ With this as the new focus the "Task Force" and "Occupational 
Task Groups" were no longer necessary and were deleted from the bureaucracy (see 
Figure 6.4). 
QUEENSLAND GOVERNMENT - THE EMPLOYER 
JOINT STRUCTURAL EFFICIENCY COMMITTEE 
(JSEC) 
JSEC SECRETAIUAT 
JOINT COORDINATING COMMTITEE 
DEPARTMENTAL JCC 
JCC SECRETARIAT 
FACtLlTATOR 
WORK UNIT WORKING PARTY 
WORKERS 
Figure 6.4 The Structural Efficiency Bureaucracy under Goss' Administration - Version 
n 
* A "work unit" is defined as a 'group of employees in a definable work area which is logically 
organised' and which may or may not contain a number of 'job functions which are integrated to 
provide identifiable work outputs' (Queensland: DEVETIR 1991a, pl6) 
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Joint negotiations between the Govemment and the Trades and Labour Council 
resulted in Version II of the implementation agreement being developed. This 
agreement was subsequently signed by all affected parties, and registered with the 
Queensland Industrial Relations Commission in June 1990 (Queensland: DEVETIR 
1990b). On the registration of this document the Queensland Industrial Relations 
Commission granted the fourth stmctural efficiency wage adjustment (the second 
mstahnent fi-om the October 1989 wage case) which was payable fi-om 21 June 1990 
(Correspondence: Goss 1990). This document provided a demonstration that minds 
were being bent to the process, yet at this point there had been no retum on the 
employer's financial investment, or, indeed, proof that award restmcturing was 
achieving the stated goals. 
The document committed the parties to 'identify and implement initiatives resulting 
in more efficient work practices' and to 'establish participative mechanisms for the 
trial of new stmctures and for the implementation of changed work and management 
practices' (Queensland: DEVETIR 1990b, s3, p6) and also to agree to the principle 
of a four streamed remuneration system. The Public Service award was varied to 
reflect both this commitment and an additional commitment by the parties: 
... the Unions are prepared to discuss all matter [sic] raised by the Employers for 
increased flexibility. Any such proposals for change will not be applied in a negative 
cost-cutting manner and should as far as possible be introduced by agreement of the 
majority of employees concemed ... (Queensland: DEVETIR 1990b, s4.1, 2, 3b). 
In line with the new consultative ethos of the Govemment, and indeed with the 
principles of stmctural efficiency espoused by the Australian Industrial Relations 
Commission, participation by the work-force was seen as an integral component of 
the reforms. 
It is noticeable in the reorientation from Version I to Version II that new terms have 
been brought into play. I would argue that these new terms reflect the values of the 
executive arm of labour (representing the weakest actor in this script) seizing a 
"window of opportunity". The discussion between the parties now reflects principles 
of employee mvolvement, with participation as a key process. These are addhions to 
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the Govemment's preferred process of consuhation. It might be suggested that the 
executive arm of labour had been listening to the rhetoric of excellence (cf Australia 
Reconstructed), ff we ahgn this with the model of empowerment presented in Chapter 
Four, h is evident that the major process from the focus of the excellence hterature 
— participation — has been incorporated in Version II of the stmctural efficiency 
implementation strategy. This reflects one of two possible perspectives. It could 
either be constmed as an attempt by the executive arm of labour to temper the Goss 
admhiistration's managerialist drive, or it can be viewed as a recognition by the Goss 
govemment of the potential benefit of participation. In ehher case, what is evident is 
some shppage around my model of empowerment, from a focus purely on Quadrant 
2 =* Stmctures, to the mclusion of Quadrant 3 -> Practices. The aim appears to be real 
workplace change designed to not only deliver changed condhions in terms of 
economic efficiency, but also to a growing realisation that cooperation in this effort 
may enhance the effectiveness of service delivery. Version II gives the impression of 
moving towards the achievement of the goals of the stmctural efficiency agenda via 
the rhetoric of excellence and a process of empowerment. 
What is singularly evident is that the Goss administration clearly retained the upper 
hand. This is demonstrated in the way the text of the documents has been stmctured. 
The extracts cited earlier show that participation is nominated in two areas only: 
agreeing to the change proposals and trialing the more efficient practices. 
Management prerogative was implicitly protected in terms of identifying the change 
initiative to achieve more efficient work practices. The restrictions imposed on 
participation indicate that hs inclusion is not apparently tied to a real desire on the 
part of Govemment to becoming an excellent organisation — the process of 
participation has been borrowed as a means to an end. Changes in the values and 
relationships quadrants which might imply changes to the stmcture and social 
processes of power are not anticipated in the agenda of the Govemment. 
It should be noted that the Australian Industrial Relations Commission's statement 
about estabhshmg consuhative mechanisms for the stmctural efficiency process does 
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leave considerable room for such manoeuvring of management prerogative. Neither 
the Australian nor the Queensland Industrial Commissions were prescriptive in 
defining ehher consultation or participation: as long as there is a consuhative 
mechanism in place enterprises are complying whh the principle. The general 
mterpretation of consuhation has been open. One example, within the manufacturing 
sector of mdustry, as put forward by the Federated Ironworkers of Australia, is that 
consultation is a process which allows for the 'input of ideas fi-om aU parties to 
enhance the manager's decision making' (cited in Macken 1989, pl61, emphasis 
added). 
The prevaUing wisdom on consuhation as demonstrated by the Queensland 
Government, was that management prerogative would lead the way to the 
achievement of the goals identified whhin the stmctural efficiency principle — 
workers would be consulted on the implementation of changes to ensure their 
successfiil attainment. An indicator that fiirther reflects this thinking is that within the 
Queensland Public Service the inhials JCC, which elsewhere stand for Joint 
Consuhative Committee, here stand for Joint Coordinating Committee. This is not 
just semantics but a clear statement of a differing perspective. Management 
prerogative is uppermost in the Govemment's plan to meet the goals of stmctural 
efficiency. 
6.3 Structural Efficiency Through Job Redesign 
One of the most significant differences between Version I and II of the stmctural 
efficiency implementation strategies was that Version II offered work unit job 
redesign as the major process through which to achieve the expressed goals. The 
agreed methodology assigned particular roles and responsibihties to the parties in the 
process which are summarised in Table 6.1. 
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Table 6.1 Responsibilities of Players in the Participative Redesign Process 
Party 
Chief Executive 
Joint Coordinating Committee (JCC) 
Working Party 
Staff 
Role 
Peruse initial and fmal proposals. 
Advise JCC of concerns/objections. 
Endorse the proposal if no objections. 
Identify work units for study 
Appoint facilitators 
Peruse initial and fmal proposals 
Refer problems to JSEC as appropriate 
Act as conduit between working party and 
Chief Executive 
Submit implementation plan to Chief 
Executive 
Consult with staff in the detailed process of 
job redesign 
Develop criteria for redesign 
Redesign jobs 
Develop training plan to support redesign 
Write initial and fmal proposals 
Participate in the redesign activity, offering 
suggestions to working party. 
Support the working party in their data 
collection activities 
Source: adapted from Queensland: DEVETIR 1991a 
The methodology for the 'detailed process of job redesign' (Queensland: DEVETIR 
1991a, pi 7) revolved around an adaptation of a socio-technical analysis (cf Emery 
& Trist 1960) of the work unit, and had three main stages. The first stage entailed 
analysing the current situation in terms of strengths and weaknesses of the unit's 
organisational stmcture, administrative procedures, equipment and work processes 
and the skills of the staff. The aim of this stage was to provide a "snap-shot" picture 
of what was actually happening, and to use the information generated to assist in 
redesigning a "better" work unit. The second stage required the unit to establish 
criteria which would guide the drive for "efficiency, effectiveness, productivity and 
more varied, fiilfilling and better paid jobs" in the redesign. The final stage was to 
redesign the unit to meet the criteria and to develop a training plan to support 
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possible implementation, provided the proposal had the support of the Chief 
Executive officer. 
The working party had the major task of job redesign. The working party was to 
comprise two union and two management nominees. As the implementation strategy 
outlined the working party was required to include: 
(i) a person with a comprehensive knowledge of the work unit; (ii) a person with a 
commitment to the job redesign process; and (iii) the manager or supervisor of the 
work unit. One member of the Job Redesign Working Party may satisfy one or more 
of the above requirements (Queensland: DEVETIR 1991a, pi 6). 
So agam, management prerogative is being guarded, and highlighted as important in 
terms of essential inclusion in the working party. As Dunphy notes '[cjonformity to 
restrictive social norms and deference to those in authority [are] powerfiil social 
values' (in Pritchard 1976, p80) and given the tradhional culture of deference in 
monolithic bureaucracies this almost ensures that management prerogative wih hold 
the day, desphe the considered "protection" afforded by the inclusion of union 
nommees. This deference would be accentuated m a bureaucracy and State which had 
been used to the "Joh style" of operation. 
But a hitch arose: the methodology nominated and accepted for job redesign was 
based on a fijlly participative model. This was a consequence of hs development. The 
model was based on the Federal Govemment's industrial democracy program. It was 
developed for the Queensland Trades and Labour Council by Howard GuiUe whilst 
on secondment from the Queensland University of Technology. At the time of hs 
development the National Party administration was in office. The job redesign 
process states that: 
changes will be superficial and ephemeral unless workers are fully involved in making 
them. These notes detail a consuhative process of job redesign ... by and through 
which employers and employees can be fully involved in determining changes to work 
practices and organisations. (Queensland: DEVETIR 1990b, s4.5, infroduction, 
emphasis added). 
The language of both parties is the same m terms of adopting a consultative approach, 
but the meaning of consuhation appears to be a little different. The job redesign 
process supphed by the Trades and Labour Council sees consultation as participation 
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in determining the actual changes. The implementation guidelines, agreed by all 
parties but developed by the Government, sees consultation as participation on how 
preferred changes should be implemented, the inference being that the preference is 
determined by management. A shared understanding appears to be missing. The 
Govemment appear to be seeking to "empower" workers to contribute to installing 
new workplace stmctures. The unions want "empowerment" that delivers 
mvolvement m determining those stmctures. The issue is one of differing perspective 
and values on both the outcome of the process, and on the process itself In this 
particular dance, Govemment is dancing a quick step (around Quadrant 2=*> 
Stmctures and Quadrant 3 =*> Practices), but the uruons are dancing a two step 
(around Quadrants 3 =*> Practices and Quadrant 4 =^> Relationships). 
6.4 The Agreed Job Redesign Process: The Rhetoric 
Using the definition derived in Chapter Four, it is apparent that "empowerment" is 
implich in the Government's implementation of Version II, ahhough as I have just 
argued there was a dhference in understanding between the parties on the finer points 
of this empowerment. The aim of the exercise was to 'improve productivity and to 
provide workers with meaningfiil and satisfymg jobs' (Queensland: DEVETIR 1991a, 
pi3). The expressed intent was to involve workers performing the tasks in 
redesigning a "better" way: an attempt to surmount the "no bastard ever asked me" 
(Flanagan, McGinn & Thornhill 1993) line of defence to accusations of inefficient 
work practices. The interpretation of the working party membership mles by most 
agencies saw front line workers comprising the dominant portion of the working 
party. Their brief was to develop a better way of organising the workplace and the 
tasks whhin that workplace in order to meet the goals of the stmctural efficiency 
agenda. Management were involved but in a purely facilitative, not directive fashion 
(Queensland: DEVETIR 1991a, p5). To ensure non-directive behaviours an impartial 
facilhator was to be utilised. In the job redesign task the working party were to 
ensure fiill workplace participation by consuhing with their fellow work mates. 
Applymg my definition of empowerment all the elements are present, as demonstrated 
in Table 6.2. 
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Table 6.2 Workplace Operationalisation of Job Redesign in relation to my definition 
of Empowerment 
Element of Definition 
defmed sphere of corporate activity 
pre-detemuned outcomes 
knowledge provision 
skill provision 
agency 
Work Place Operationalisation 
workplace job redesign 
productivity, efficiency, effectiveness, quality 
of working life determined as meaningful and 
satisfying jobs 
docimiented process to follow, guided by a 
facilitator 
training, provided by facilitator 
assumed "common" interests and capacity to 
act; delegated responsibility for action 
The workers in the working party are assumed to have the capachy to exercise their 
own inhiative and discretion, whhin the parameters outhned in the agreed 
methodology. Those parameters were broad, presumably allowing for considerable 
discretion, but providing very little guidance. By way of illustrative example: in the 
first stage of the process — "Analysis of the Current Shuation" — the working party 
were required to provide a snap shot picture of the equipment and work processes 
used; the skills possessed by the staff of the unit (in effect, a skihs audit); and, report 
on the stmcture and operation of management of the work unit. In the first of these 
— equipment and work processes — the extent of the directions are that: 
[ijnformation needs to be collected fi^om the work unit on the strengths and 
deficiencies of equipment and materials and what impedes or facilitates the work 
process. ... Information should be collected by the working party itself, or through 
meetings with small groups from the work area. The working party should ... provide 
a report which synthesises the input of all members of the work unit (Queensland: 
DEVETER 1991a, p7 Appendix 4). 
Similarly, desphe skills audhs being recognised in human resource management 
circles as significant undertakings usually done by extemal consuhants, the working 
party were thought to be competent to undertake the task 'whh limited technical 
assistance' (Queensland: DEVETIR 1991a, p9). The skills analysis (sic) was 
expected to demonstrate: 
* the distribution of skills as against the distribution of tasks; * where available skills 
are not being adequately utilised; * preferences to undertake trade, technical, 
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professional and administrative education and training; personal factors such as home 
duties, hmited learning and language skills and limited ability to undertake education 
and training; ^structural factors such as access, cost, suitability and availability of 
courses which impeded education and training (Queensland: DEVETIR 1991a, p9). 
These two extracts from stage one of the process, if stringently applied, would have 
kept Andersen Consulting, P & A Consulting and many of the other renowned 
"experts" in the field in secure financial circumstances for quite some time. When the 
requhements of stage two (criteria for efficiency or performance indicators) and stage 
three (a training plan to support the possibihty of implementing the redesign) are 
added, the proposed plan of attack — empowering workers to do the task — 
achieved several objectives for the Government as an employer. 
The first of these is that it had a possible potential to deliver the desired outcomes; 
second, h saved a considerable sum of money, both in terms of wages outlay given 
that fiiture mcreases were to be dependent on a successfiil outcome, and in what may 
have been potential outlays on consultancy fees; and finally, it gave the illusion of 
increasing participation and democratic ideals in the workplace, both to their 
employees and to the pubhc at large. A fourth objective is also discernible, though not 
expressed, ff the process failed and did not deliver the desired outcomes workers had 
no-one to blame but themselves for lack of fiiture pay rises and unfiilfilling jobs; 
management would be absolved of responsibility for lack of improvements in 
productivity, being there in a facilitative mode only; and the Government, as 
employer, could revert to industrial autocracy having tried democracy. If the 
Government as employer had tried and failed, other employers could justifiably point 
the finger at the failure of worker participation to deliver the promises of hs 
advocates. Industrial democracy would be reshelved to wait another cyclical 
resurgence. 
The rhetoric implies, however, that the Government, as employer, and the Trades 
and Labour Council, as the executive arm of labour, both assumed that all would be 
well with this participative process. Workers would be able to deliver appropriate 
recommendations for change. These would be based on their extensive analysis of the 
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workplace, taking account of the strategic imperatives of the work unit, and 
cognisant of equhy issues; thus, a successfiil resolution would ensue, delivering the 
outcomes deshed for all parties. Tmly a vision worthy of Steven Spielberg. Turning 
the rhetoric of this inspiring vision into reality proved to be an adventure worthy of 
Indiana Jones, but without the support of the special effects department. 
6.5 Making Version II Reality 
Both sides to the agreement recognised that to achieve their desired outcomes 
traming m the agreed job redesign methodology would be necessary, and to that end 
a tender was distributed in August 1990 to major training agencies for expressions 
of interest in developing a training program for working party facilhators — two 
years to the day after the adoption of the stmctural efficiency principle by the 
Queensland Industrial Relations Commission. 
The decision over which agency was to be selected became a protracted debate 
which finally went to arbitration in November 1990. The basic problem was that the 
"successfiil" agency, in terms of agreed criteria, had been the Professional 
Development Branch of DEVETIR (later Organisation Development Unit) for the 
Government and the Workplace Resource Centre for the unions. Given the 
traditionally adversarial nature of industrial relations the unions naturally feh that 
there would be an inherent bias if the training was provided by a govemment agency. 
The Govemment felt the same in relation to the unions preferred trainer. It should be 
noted that Workplace Resource Centres exist in each state, having been estabhshed 
under the auspices of the Federal Govemment. As such the industrial democracy 
policy of the Federal Government was a linchpin in their operation. Given the 
Queensland Government's disposition towards consultation and participation their 
apprehension about the unions' preferred trainer is understandable. This is yet another 
indicator which highlights a lack of a shared understanding as to what each party 
meant by consuhative job redesign, but perhaps more importantly h also signals a 
significant lack of tmst. 
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The Queensland Industrial Relations Commission directed that the provider was not 
the cmcial issue, rather h was the content and decided that a compromise could be 
achieved if a union nominee was involved in the curriculum development. This 
recourse to arbitration to settle the provision of training demonstrates the reliance of 
capital (represented here by the Govemment as employer) on the state (represented 
here by a govemment instmmentality embodied in the Queensland Industrial 
Relations Commission). It also provides the second example of the state's willingness 
to support capital, whilst attempting to mamtain a front of impartiality (the first being 
the "watchdog" fiinction assumed by the Commission in the October 1989 Wage Case 
[Queensland: Industrial Gazette Vol 132, pi 199]). 
Caphal may well have won this round, but as it eventuated, neither preferred trainer 
was possessed of any bias ehher way, a consequence of their "Organisation 
Development" perspective on change interventions. Wahers' (1990) review of 
organisation development hterature dehneates the common but critical characteristics 
of this approach. She maintains that these characteristics incorporates an emphasis 
on the collaboration of all parties concerned in the change, both as process and 
outcome; coupled with the development of activities and processes that focus on 
group development and fiinction (Walters 1990, p209). In short, an organisation 
development approach is 'based on a set of concepts, values and assumptions and 
goals rooted in the applied behavioural sciences' (Wahers 1990, p221). As such h 
could be suggested that the core values of organisation development practhioners 
reflect the values of cooperation and consensus building inherent in the "ideal" 
workplace reform agenda of the introduction of democratic principles of work 
organisation, which are enshrined in the Federal Govemment's agenda of reform. The 
aim of the training providers was therefore to secure action in all four quadrants of 
the model of empowerment developed in Chapter Four. 
Staff from the Workplace Resource Centre and the Professional Development 
Branch acted as facilhators for extensive and extended negotiations between 
representatives of unions and the Government in the development of the program. 
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Most of the protraction arose as a consequence of attempting to derive shared 
understandings on key terms fi-om both the stmctural efficiency principle and the 
agreed job redesign process, such as efficiency, effectiveness, skills and consensus. 
These were key terms about which the parties had been speaking for three years, 
when the Restmcturing and Efficiency Principle is included. From comments made 
by the parties during the negotiations it was obvious that they had often been talking 
past each other when using these terms, and possibly still were as a consequence of 
their respective poshions on the model, as shown in Figure 6.5. 
Quadrant 1 
VALUES 
Quadrant 4 
RELATIONSHIPS Unions' Perspective on Process 
Quadrant 2 
STRUCTURES 
i2 
u 
s 
« 
Quadrants 
PRACTICES 
Figure 6.5 Comparison of Perspectives held by Government and Union by alignment with 
Model of Empowerment 
During the course of the negotiations to develop the training program h became 
evident that the Government was not ready to action job redesign. The four stream 
remuneration system, mentioned in the June 1990 implementation agreement, was in 
the very eariy stages of hs development — the negotiating document was not 
submitted to Cabinet for approval until 24 September 1990 (Queensland: PSMC 
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1990). One month later formal comment on the document had not been submitted by 
the unions (Correspondence: Goss 1990). As the redesign would have to mesh whh 
the new classification system the training agency recommended that facilhator 
training be delayed until it was finalised. This proposal was rejected by the 
Government on the basis that at least stage one of the job redesign process (the 
analysis of the current situation) could be undertaken. Besides which, the delay in 
providing training was already causing some to question the Govemment's 
commitment to the process (Queensland: DEVETIR 1990c). It became a case of 
"proceed whh all haste", in order to be seen to be doing something. 
The program was finally agreed and endorsed by the parties concerned to enable 
training to commence in December 1990 — almost two and a half years after the 
ratification of the stmctural eflBciency principle by the Queensland Industrial Relations 
Commission. 
6.5.1 Facilitators in Waiting 
The agreed job redesign process was dependent on impartial facilitators, h could not 
commence without them. The trainmg program was aimed at familiarising facilitators 
with the prescribed methodology and at enhancing their facilitation and training skills. 
The role they had to play in the reform program was significant: they were to be 
responsible for briefing the units about the process prior to its commencement, for 
providmg m-service trahimg to the nominated members of the working party and for 
guidmg the process to completion in that work unit. At all times they were to be the 
main communication link between the Joint Coordinating Committee and the work 
unit. The responsibility for selecting facilhators went to the Joint Coordinating 
Committee in each Department. The final nominees were then to be submitted to the 
Directors-General for approval. 
Table 6.3 lists the criteria upon which selection was supposed to be based. These 
criteria had been agreed by the Trades and Labour Council, DEVETIR and the Public 
Sector Management Commission. In essence, the criteria suggest technical and 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 181 
structural Efficiency in the Queensland Public Service 
interpersonal competencies generally associated whh supervisory poshions, at least. 
The second criterion listed implies a managerial standing. The methodology to be 
followed would suggest that these criteria should have been regarded as the minimum 
standard of competencies acceptable for selection as a facilhator. I shall retum to this 
issue shortly. 
Table 6.3 Characteristics for Selection of Facilitators for Job Redesign in the 
Queensland Public Sector 
* Good written and oral communication skills 
* Breadth of knowledge of Govemment's role and functions - experience in a number of 
different areas would be preferable 
* Ability to conduct comprehensive analyses in an objective manner 
* Specifically, a knowledge and understanding of structural efficiency and a general 
understanding of the framework in which skills analysis/job redesign and workplace change 
are to occur 
* Demonstrated, problem solving, mediation skills and capacity to work with groups 
* Ability to motivate and encourage others/commitment to the attainment of Structural 
Efficiency outcomes 
Source: Correspondence - Nutter 1990, Attachment 4, circulated to all JCCs. 
The first series of programs, conducted as three two day modules, commenced in 
December 1990 and concluded in March 1991. Eighty participants, ostensibly 
selected for the task by the Joint Coordinating Committee in each of the various 
Departments in accordance with the criteria listed in Table 6.3, received "Certificates 
of Attendance". These facilhators returned to their agencies, but were prevented 
from commencing the job redesign process because the Remuneration and 
Classification system had mn up against significant opposhion. Desphe the 
Govemment's assertion during the negotiation of the training program that stage one 
of the job redesign process could be commenced without the Remuneration and 
Classification system in place, the departmental perception was different. The 
facilhators sat dormant, wahing for the final registration whh the Queensland 
Industrial Relations Commission of the Remuneration and Classification system. This 
eventuated in July 1991 in the form of an "Interim Award" for public service and 
regional health authorities employees (Queensland: Industrial Gazette, Vol 138, 
pl3). 
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The aim of the Remuneration and Classification system was to establish a fi-amework 
which allowed muhi-skilling and career pathing to happen — two key aspects of the 
stmctural efficiency agenda geared to creating workplace flexibilhy and essential 
parameters for the redesign project. The new framework created four streams of 
employment in the Public Service: Administrative, Technical, Professional and 
Operational. 
The Administrative stream comprised fiinctional areas including general agency 
administration, personnel related administration, financial administration, policy 
development and hnplementation, information, advisory and customer services. This 
classification accounts for the majority of public service poshions. The Professional 
stream reflects duties commensurate withm some field of specialist practice, requiring 
a formal degree qualification and, in most instances, professional body membership 
or a requhement for formal registration m order to practice. Examples of occupations 
in this stream include social workers, architects, librarians, curriculum designers, 
engmeers and occupational therapists. The technical stream comprises occupational 
classifications which reflect the provision of direct assistance to other offices, 
generally requhing a mandatory Diploma or Associate Diploma qualification to satisfy 
legal, registration or accredhation requirements. Examples of occupations in this 
classification include drafts persons, electrical technicians, laboratory technicians, etc. 
FmaUy, the Operational stream is defined as comprising those officers 'the duties of 
which apply to various fiinctional areas' (Queensland: PSMC 1991c, p4). Examples 
of this occupational classification include stores persons, cleaners, ground staff etc. 
The new system caused considerable consternation to public sector employees. In an 
open letter to all pubhc sector employees about his Govemment's reform program the 
Premier described the new remuneration system as delivering substantial benefits: 
...generous salary increase through substantial increments; opportunities to acquire 
new skills through training, involvement in the redesign of existing positions within 
their Department; a greater variety of duties to gain expertise and provide greater job 
satisfaction; and improved career prospects (Correspondence: Goss February 1991). 
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This "generous" salary mcrease ranged fi-om $9.00 to $30.00 per fortnight. The carrot 
of the pay rise (additional to that allowable under stmctural efficiency) which 
accompanied the translation to the new system caused a budget blow-out in at least 
one department. Job redesign was not only an opportunity for employee involvement, 
it was also essential to deliver productivity gains to offset the translation costs. 
Workers, through their unions, found themselves in a situation of 'accepting 
substantial workplace reforms m retum for normal improvements in wages' (Abbott 
1993, pi59 emphasis in original). 
Translation mto the new system also created numerous anomahes in the old hierarchy, 
one example being supervisors finding themselves being paid the same as those they 
supervised, for which the eternal response was "job redesign wih fix h" (see for 
example Queensland: PSMC 1991a, p2). Whh job redesign as the panacea for all ills 
(see Queensland: Industrial Gazette Vol 138, pi2), more training was needed, and 
another 120 facihtators were trained between September and December 1991. They 
were again ostensibly selected in accord with the agreed criteria. As time was now 
"of the essence", the training program was reduced to one five day module, rather 
than three separate modules. These officers also returned to their agencies fired up 
and ready to start. I return now to the issue of the selection of facihtators. 
Table 6.4 shows the distribution of the facilhators trained for the program. The 
"generic level descriptions" (position descriptions) for each of the stream levels 
suggest that the characteristics expected by the agreed selection process would not 
necessarily be found until the level highlighted in Table 6.4. This level also coincides 
with prescribed "managerial" level. The clustering in the lower levels in this 
distribution therefore questions both the understanding of and the commitment to 
the process demonstrated across the agencies, particularly if the Directors-General 
were in fact approving their nominees. 
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Table 6.4 Facilitators Trained for Job Redesign Process by Occupational Stream and 
Gender 
Level 
1 (lowest) 
2 
3 
4 
5 
6 
7 
8 (highest) 
Total 
Admin 
Stream 
9 o" 
-
8 3 
10 21 
11 32 
13 31 
IliB^^^^^^^  
2 5 
1 
50 99 
Technical 
Stream 
? d" 
-
3 3 
1 7 
2 
2 
-
n/a 
n/a 
4 14 
Professional 
Stream 
? cf 
-
1 5 
6 7 
2 5 
1 
-
n/a 
n/a 
9 18 
Operational 
Stream 
? 0" 
-
-
-
-
" 
-
-
n/a 
-
Source: Organisation Development Branch, DEVETIR, unpublished data from Training Records for 
1991/2 Financial Year (July 1991 - June 1992) 
It seems more plausible to assert, as did the majority of my informants, that 
facihtators were selected on the basis of who was able and/or willing to be absented 
from duty for the week long training program rather than in accord with the agreed 
criteria. It also raises concerns about the integrity and credibility of the process once 
the oflBcer took on the facihtation role whhin the agency. One could be forgiven for 
inferring that the selection of facilitators below managerial level was designed to 
ensure that there was no conflict v^th the managerial agenda of determining changes 
for introduction through the participative redesign process. 
No department sent personnel to be trained as facihtators from the "operational" 
stream. A conjectural explanation of this omission is all that I can offer. That 
conjecture is based on the perceptions of "status" in organisational affairs that 
occupations falling whhin this stream hold. Support staff working in these areas 
(cleaners, grounds staff, stores persons) were generally not perceived by "real" public 
servants to contribute to the day to day business of the organisation, and were often 
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not considered. One of the executives responsible for the Government's employment 
relations commented that the services provided by major classifications in this group 
could in fact end up being contracted out (r=ml 1/220393/(^541) in those 
Departments where such a move was feasible, enabling the agency itself to ensure 
that h "sticks to hs knitting" (cf Kanter 1990, p21). Their omission may therefore 
represent a covert and deliberate strategy to facihtate the general trend to out-
sourcmg of services or even to act as a mechanism to ensure that staff at these levels 
did not impede such progress: 
...[i]t may well transpire that when faced with that possibility, the staff" in an 
organisation may well say "hang on, we want to continue, we're prepared to adjust, or 
maybe we're prepared to come half to two thirds of the way" - then you can get the best 
of both worids (p=ml l_2/220393/@558). 
This particular executive went on to suggest that it may take some three to five years 
to attain the best of both worids, cognisant of the mherent equity considerations: after 
all, the people working in that area are 'more often than not ... women whh family 
commitments' (r=mll_2/220393/@569). This obviously presented some minimal 
moral and ethical dilemmas, but 'you've got to have a clear path to making those 
adjustments' (r=mll_2/220393/@576) in the name of efficiency. That clear path 
necesshated not havmg employees from the Operational stream trained as fachhators. 
Returning to the general issue raised by Table 6.4, had there been more high level 
facilhators trained the process may not have been faced with so many interruptions. 
Having waited for the Remuneration and Classification system another stumbhng 
block to commencing job redesign appeared, or was at least used as an excuse by 
some agencies. This was the barrage of change being implemented by the new 
Govemment, a barrage which was perceived as overwhelming (Abbott 1992, p76) by 
most Chief Executives. Agency Chief Executives were faced with an onslaught of 
Pubhc Sector Management Commission and legislative reforms to action subsequent 
to the Goss administration's reform agenda (see Table 6.5). 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 186 
The Queensland Quadrille 
Table 6.5 Major Examples from the Goss Administration's Public Sector Reforms, 
during 1990-1992 (incomplete listing) 
PSMC Review Report Recommendations (commencmg October 1990) 
PSMC Standards for: 
Recruitment and Selection, Performance Planning and Review (January 1991) 
Grievance Procedures (June 1991) 
Executive Performance Management & Development (October 1991) 
Fair Treatment of Employees (December 1991) 
Position Descriptions, and Managing Diminished Work Performance (February 1992) 
The implementation of the Senior Executive Service (July 1991) 
The Public Finance Standards (July 1990) 
The Financial Administration and Audit Act (July 1991) 
Anti-Discrimination Act (December 1991) 
Equal Employment in PubUc Employment Act (March 1992) 
Freedom of Information Act 1992 
Judicial Review Act 1992 
Almost all of the reforms cited in Table 6.5 came complete whh detailed guidelines 
and time frames. Nehher the structural efficiency principle nor job redesign, came 
with similar prescriptions for performance. Job redesign was at the "bottom of the 
pile", being facihtated by personnel from the bottom of the hierarchy. 
As a consequence of not having been told exactly what to do and when, for the most 
part job redesign under structural eflBciency did not have the support of agency heads. 
If they gave it any time at all they considered that it was the domain of the Joint 
CoordinatingCommittee which had been estabhshed back in 1990. The structure was 
in place, they had facihtators, so therefore they were attending to the job redesign 
issue. Most of the Joint Coordinating Committees did not have senior executive 
representation, the management side of the committee being made up of mid-level 
managers, the union side of the committee were either union organisers responsible 
for that Department or were union members from the staff, generally with an unequal 
status to the management representatives. Senior management was not involved and 
thus the status of job redesign was questionable in most agencies. Its status was not 
only questionable, h was also unpopular whh senior and middle management 
precisely because h was an externally driven change, arismg as it did from the national 
structural efficiency agenda. It was therefore viewed as a union or an industrial 
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matter, not an organisation issue. One of the agency executives I interviewed cleariy 
articulated this feeling: 
... we want to treat this process as being no different from any other significant process 
in this agency. If we were controlling it ourselves solely under [the Chief Executive 
OfBcer's] prerogative we'd certainly have different outcomes because we'd throw away 
half the process. The responsibility is however going to some JCC whose very 
simihtude is questionable, or at least whose credibility and being is sort of alien-like 
at times. As it is it's [the process] just like going off for a short wander in the Sahara 
Desert and coming back after a couple of years — you think what did I achieve, and 
you think nothing much... (p=m24_l/140492/(§286). 
Which hah" of the process they would throw out was not answered. In this particular 
agency the issue of union participation comes to mind. 
The executive cited above was in the process of considering a budget allocation for 
this Department's ahen-like Joint Coordinating Committee. Only five of the nineteen 
Departments had allocated any financial resources to their Joint Coordinating 
Committees for what was likely to be a costly task. For the most part, corporate 
management groups had to contend with far more pressing matters than job redesign, 
namely the Goss Govemment and the Public Sector Management Commission. In 
"enlightened" agencies job redesign was delegated to the executive responsible for 
industrial matters, in others h did not register, partly a consequence of the pubhc 
sector tradition of marginalising industrial relations to the domain of speciahst 
practhioners. 
There were then considerable constrahits on the participative redesign process already 
observable. For the first two years of hs life history — June 1990 to June 1992 —job 
redesign was being run from the bottom up, pushed only by the unions. It is 
noteworthy that it was the unions who were required by the Queensland Industrial 
Relations Commission to give an undertaking to pursue the reform agenda. This, 
coupled with the fact that the majority of the 200 trained facilitators were not in the 
designated "management" levels, resuhed in a very patchy approach to the job 
redesign process. This lack of senior executive support and slow start became a 
concem for the Joint Stmctural Efficiency Committee given the Govemment's target 
date for completion of July 1993. 
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The cut off date had been set cognisant of the Commonwealth experience with job 
redesign. The assumption was that if there was a set date for completion agencies 
would be more likely to conform. There was a recognition that the cut off date was 
'a little bit pie in the sky' (r=m7_2/200592/(§182) and that various agencies would 
seek extensions. This became a self fiilfilling prophecy, and in late 1992 several Chief 
Executives petitioned DEVETIR and the Public Sector Management Commission for 
extensions, however they were not granted. Given the lack of productivity pay-off 
evident after almost two years (1990-1992) of presumed activity on stmctural 
eflBciency the Govemment had a right to get assertive and to demand recovery of the 
significant financial outlays occasioned under the stmctural efficiency banner. That 
assertion forced many Chief Executives to focus, perhaps some for the first time, on 
job redesign. This refocussing even saw the successfiil achievement of job redesign 
become a performance indicator in executive performance planning and review 
(r=ml 12/220393) in the more "enlightened" agencies. 
6.6 Installing Participative Redesign 
It is evident from the account so far that, despite the rhetoric of excellence, some 
basic tenets of the implementation of successfiil organisational change initiatives 
were decidedly missing. This is most cleariy evident when the history is aligned with 
my model of empowerment. 
The main focus in all parties thinking was on getting the stmctures right: that is, on 
those issues arising in Quadrant 2 =*>Stmctures — task design, policy and procedure 
and systems. The creation of the mini-bureaucracy, the development of a 
participative work unit redesign methodology, the tender for the provision of training 
for facilhators and subsequent training program were the focus of attention and 
action. I would argue that this is a consequence of the bureaucratic personality, as 
discussed in Chapter Two. 
Very little attention was paid to the remaining three quadrants of the model — 
Quadrant 4 >^ Relationships received no attention at all. Quadrants 1 and 3 fared a 
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httle better. Taking Quadrant 1 -> Values first, the very nature of this change initiative 
conflicts whh the core operating value system. This value system is clearly 
articulated in the "directive" nature of aU the other reforms introduced at this time. 
In effect, the other reforms, from the Reviews to the mtroduction of Human Resource 
Management Standards, all said "this is the way you will implement this change". 
Participative job redesign under stmctural efficiency was very different in this regard. 
The message came through that "this is the stmcture you will use, but how you really 
do it or what you achieve is up to you". The bureaucratic culture is such that h 
expects dhective behaviour and has diflSculty m operating any other way — hence the 
delay in getting to grips with the task, even once facihtators had been trained. 
The second issue arismg from this Quadrant relates to that of "Leadership". None was 
forthcoming from within the Government. The fiiU extent of leadership for the 
process was the compilation of the short monograph Work Unit Redesign in late 
1991, a fiill eighteen months after Version n of the implementation strategy had been 
agreed to by the parties. This was distributed to the Joint Coordinating Committee 
in each department for on-distribution to 'executive management, managers ... 
workmg party members, facihtators, staff and other interested parties ' (Queensland: 
DEVETIR 1991a, pi). The Joint Stmctural Efficiency Committee, charged with 
sector wide leadership of the process, met very irregularly and discussed 'the overall 
dhection of stmctural efficiency' in camera. Day to day leadership was supposed to 
come from whhin each agency, and was left to the Chief Executive Officer and the 
Joint Coordinating Committee to determine. I have shown that job redesign was at 
the bottom of most of the Chief Executives' list of concerns. The extent of leadership 
was, in reality, left to the Joint Coordinating Committees. In many cases they 
mterpreted leadership as producing newsletters for distribution to staff, meeting the 
minimal communication needs of a process of this magnitude. 
Quadrant 3 ^  Practices fares little better. It was assumed that the motivation existed 
to support the process. On the part of the workforce, this assumption was founded 
both in the Trades and Labour Council involvement and in the assumption that 
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workers would follow directives (as good public servants). On the part of 
management it seems founded in a belief that, as good public service managers, 
officers would be aware of the goals and intentions of the process and also foUow 
dhectives. That there were no directives issued to support the process, other than the 
creation of the mini-bureaucracy, suggests httle thought was given to the reality of 
implementation. As it was planned, the installation of participative redesign sought 
to develop skihs and understanding in one group of people only — the facilitators. 
To be fah, a two hour video presentation was developed by DEVETIR in conjunction 
with the Trades and Labour Council to address awareness raising on the broad issues 
of stmctural efficiency. Copies of this video were distributed to all departmental 
coordmatmg committees, with the advice that 'aU State Pubhc Sector employees must 
be afforded the opportunity of viewing' the program (Correspondence: DEVETIR 
15 November 1990). For a significant initiative such viewing ought to have been a 
compulsory requirement for all levels of employees. During the facilitator training 
program h was evident that none of the 200 officers selected to be trained as 
facihtators had been "afforded the opportunity". 
Staff may weU not have been made aware of the importance of this process but 
nehher h appeared had the senior executive service. Again, such an initiative requires 
the support of information dissemination strategies that are likely to be successfiil. 
Chculatmg memoranda and newsletters in agencies drowning in a paper sea does not 
seem an appropriate strategy. It is not possible for people to "commit" to an issue 
about which they know nothing. 
Desphe these problems it was "fiill steam ahead". Agencies had a target date, a 
methodology, facihtators and some broad goals: efficiency, effectiveness, 
productivity and quality of working life. It was a classic case of "She'll be right, 
mate!". 
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This short history presents significant evidence of serious contradictions in the 
intentions of the parties to the stmctural efficiency agreement. At the federal level, 
while both the Australian Industrial Relations Commission and the Government 
wanted to achieve the stated goals of efficiency, effectiveness, productivity and 
quality of working life they also had a broader agenda. The Commission wanted to 
install "cooperation" between workers and management, to reduce the need for 
arbhration of mdustrial disputes. The Federal Government wanted to move towards 
the goal of "industrial democracy" for the "good" of society. At the State level, the 
specified goals of the stmctural efficiency principle were endorsed, but there were 
additional goals. Both the Public Sector Management Commission and the 
Queensland Industrial Relations Commission saw the participative job redesign 
process as the mechanism for redressing the anomalies created by the new 
remuneration and classification system adopted in the Public Service and Pohce 
awards. The unions saw the process as an opportunity to deliver empowerment to 
workers through participation in developing ideas for work place change. The 
employer (Queensland Government) saw the participative redesign process as a 
mechanism to introduce intended changes whh lowered resistance through 
consultation, and to link pay with productivity. Participative redesign had many 
masters, not all of which were made explicit in the agreed methodology. 
Within the agencies there are significant constraints evident, perhaps a consequence 
of the prevailing "discourse of management" (Yeatman 1987),which did not 
emphasise ehher people or process when this participative process was introduced. 
Not only do we now have the problems of union/employer tmst levels, and differing 
union and employer definitions of consultation, but we also had minimal senior 
management support for the process, thus management were somewhat at odds with 
employer. The agendas of the parties were definitely different. The employer — the 
Govemment wanted a retum on hs investment through productivity. Management did 
not really want to know, but when pushed settled for efficiency. The unions wanted 
more satisfying and better paid work. Workers did not reaUy seem to care — they had 
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after all received some wage adjustments. All the major goals of stmctural efficiency 
were being pursued, but not in unison. 
One executive highlighted a slight anomaly in the Govemment's rhetoric. The 
executive was attempting to convince staff to develop some ownership of the job 
redesign project: 
...I'm in here trying to talk to the troops and convince them and managers are out there 
saying its all a load of bullshit, and not owning it. And that doesn't just come from here 
you know. When the Premier says m front of all his chief executives that "I want my 
pound of flesh out of this" and they get all hyped up, and then he goes and has a beer 
at the bar and says "it's all a load of bullshit". You know what one they come back 
with? The load of bullshit story, and it goes nght through management. Where does 
that leave me? No where - that's where.(r=m2_l/161193/ @751). 
6.7 Conclusion 
In this Chapter I have identified the mechanism deemed appropriate by the 
Queensland Govemment to secure the creation of a "commitment" relationship with 
hs workforce as the participative redesign process. I have also shown how the 
hnplementation of the process was constrained from its inception both by prevailing 
values and through unshared perceptions of the objectives attached to the process. 
The emphasis placed on the job redesign process whhin the Queensland Public 
Service, and the apparent hijacking of the participative element by union philosophy 
tended to mitigate against the "quick fix", seemingly envisioned as possible by the 
Govemment and mdeed by the Queensland Industrial Relations Commission. Surely 
the process was doomed to fah. If this participative process failed then the policy of 
industrial democracy in the bureaucracy must also fail. Such a failure also has 
ramifications for enterprise based negotiations. 
Coaldrake, talking of the changes initiated by the Public Sector Management 
Commission, noted that '[fjor a public sector as unaccustomed to polhical change as 
was the Queensland pubhc sector, the events of the last two years [1989/91] have 
occurred with bewildering speed' (1991, p249). Aligning this to the job redesign 
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process, the events of the three years between 1990 and 1993 have taken many onto 
a new and untested dance floor for which they were inadequately prepared. The 
parties have been trapped into a dance partnership in which both partners are 
questioning the steps every inch of the way. Part of the bewilderment and questioning 
was attributable to the 'mherent challenges to some of the fiindamental characteristics 
of public bureaucracy' (Abbott 1993, p76) implich in the gamut of reforms with 
which the Queensland public service was being confronted. I would assert that part 
was due to a lack of tmst between the parties. 
Just as h had taken the Austrahan Industrial Relations Commission almost three years 
to define what they meant by the stmctural efificiency principle, so too h had taken 
the Queensland Govemment as an employer some three years to develop a process 
for implementing stmctural efficiency at the workplace. The final solution was one 
of participative job redesign across the Queensland Pubhc Service. As a solution h 
had some significant features likely to impede hs realisation. It was seen as an 
externally imposed change that had unshared interpretations, unspecified outcomes, 
and was being pursued through a new, uncertain and possibly unwelcome 
participative process. We saw an age of doubt that the "age of democracy" (Mathews 
1989) had arrived m a public administration undergoing both radical and very pubhc 
change. That change was destined to have ramifications for the relationships between 
staff m the public service, their employer and their clients. It was destined to mn up 
against peoples' reflections on "bureaucracy" in the various agencies. The next two 
Chapters present case studies on the implementation of job redesign in the two 
studied agencies: the Police Service and DEVETIR. 
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CHAPTER 7 A QUICK WALTZ AROUND THE STATE 
This Chapter presents a discussion of the data developed from the qualitative case study 
conducted in the Queensland Police Service. The discussion draws two comparisons. 
The first comparison is between the rhetoric of the participative job redesign exercise 
with the reality as experienced in the Service. The second is a comparison of that reality 
with the model of empowerment as presented in Chapter Four. The key findings 
emphasise significant non-alignment with the model, especially with regard to 
managerial values and practices. 
In this Chapter I describe the Police Service's implementation of the participative 
redesign process. The Chapter commences whh an overview of the organisational 
context of the Service. I then outline the environment of reform suggested by the 
Fitzgerald Inquhy, and the relationship of the participative redesign process to these 
recommendations. With this introductory material addressed my discussion turns to 
describing the implementation strategy in the Service, drawing initial analytical 
comparisons with my model of empowerment from Chapter Four. The intent of this 
Chapter is to develop issues to be addressed in Chapter Nine's discussion of both case 
studies. 
7.1 The Queensland Police Service 
The Queensland Police Service (QPS) presents an appropriate case in which to 
examine the research question set in this thesis as it offers two major advantages to 
this research. In the first instance, as a paramihtary organisation it closely 
approximates Weber's ideal-type bureaucracy. Secondly, the Service has been 
engaged in considerable change, subsequent to the 1989 Fitzgerald Commission of 
Inquhy. Although this change has been described by some commentators as traumatic 
(Bryett, Harrison & Shaw 1994), the resuhant environment was likely to predispose 
the organisation to look favourably upon the implementation of the stmctural 
efficiency agenda, especially in so far as it coalesced whh the Commission's 
recommendations. It is to the first of these major advantages that discussion is 
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focussed after a brief statement on the environmental parameters within which the 
Queensland Police Service operates. 
7.1.1 Environmental Parameters 
At the thne of the shidy, the Queensland Pohce Service fell within the portfolio of the 
Minister for Police and Emergency Services\ The policy area from which the Service 
derives hs budget is "Law, Order and Public Safety". The Service is governed by the 
Police Ser\>ice Administration Act 1990, with the Crimmal Justice Commission (CJC) 
having a statutory mandate to: 
monitor the performance of the Police Service with a view to ensuring that the most 
appropriate poUcing methods are being used, consistently with trends in the nature and 
incidence of crime, and to ensuring the ability of the Police Service to respond to those 
trends... and... overseeing the reform of the Police Service (Queensland: CJC Annual 
Report 1991/2, p 95). 
During the period covered by my research (1989-1994) the position of chief 
executive officer. Commissioner of Police, was held by three incumbents: Acting 
Commissioner Ron Redmond, Commissioner Noel Newnham, and Commissioner Jim 
O'Sullivan, appointed in November 1992. This position carries responsibility for the 
operational control and administration of the Service on behalf of the Govemment. 
Table 7.1 presents some of the pertinent operational data for the Service during the 
period under analysis. The Service comprises both sworn and unsworn (civilian) staff. 
The gender balance of the Service is somewhat skewed, with approximately 88% of 
the sworn staff male, and 70% of the unsworn staff female^. There has been a 
noticeable upward trend in staff numbers in both categories since 1989. Part of the 
trend of increasing staff numbers is a response by the Service to population growth 
m Queensland and the concomitant demand for increased pohce services. Some of the 
growth in non-sworn staff is attributable to the civilianisation process recommended 
in the Fitzgerald Report. 
At May 1995 it falls within the portfolio of Police and Corrective Services. 
This statistic is extrapolated from the Queensland Pohce Service Annual Report 1991-92 
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Table 7.1 Operational Data for Queensland Police Service 1989 - 1994 
Year 
1988-89 
1989-90 
1990-91 
1991 -92 
1992-93 
1993-94 
Budget 
Appropriation ® 
('000) 
265.37 
295.43 
378.64 
423,003 
451.990 
476.579 
Actual 
Expenditure ® 
('000) 
275.244 
351.695 
371.354 
441.467 
462.326 
474.284 
Sworn 
Staff® 
5067 
5524 
5895 
6412 
6504 
6182® 
Unsworn 
Staff® 
1120 
1281 
1381 
1457 
1693 
1210® 
Salary 
Related 
Costs ® 
® 
77% 
65% 
® 
® 
80% 
® 
® Source: Queensland Govemment, Budget Papers 
® Source: Queensland Police Service, Annual Reports 
(3) Expressed as percentage of actual expenditure 
® Budget documents and annual reports do not compute - discrepancy in recorded figures does not 
permit calculation of percentage. 
©Queensland: CJC August 1994. Note that unsworn staff figure in this instance does not incorporate 
wages and crown employees 
This staff serves the demands of a geographically dispersed population and is 
organised into a central command headquarters and eight regional commands. The 
command headquarters, which comprises Corporate Services, the State Crime 
Operations Command and Operations Support Command, is based in Brisbane. Each 
region has hs own organisational hierarchy headed by a Regional Assistant 
Commissioner. The Regional Assistant Commissioners are responsible for their own 
budgets and the effective and efficient deployment of resources. There are 
approximately 350 pohce stations across the State (Queensland: PSMC 1993, pi). 
7.2 Research Design & Methodology 
As outlmed m Chapter Five, the research for this study is based on field observations 
and mterviews conducted during 1992-1993 m the Metropohtan North and Southern 
regions, together with observations of joint regional meetings held in Brisbane. In 
addition, I conducted key informant interviews during the period 1992 - 1994. This 
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data collection was supported by an analysis of archival data from the Service as a 
whole for the period 1989-1994. 
The Service, through the Joint Coordinating Committee, offered access to any of 
their regional locations as potential research shes, suggesting that they were ah 
'pretty much of a muchness'. I decided upon the Metropohtan North and Southern 
regions as a consequence of geographic location and ease of access on a limited 
budget. The Metropolitan North region is centred on Brisbane central, north of the 
river, with command headquarters then at Milton (moved in 1995 to Brisbane City); 
the Southern region has hs command headquarters in Toowoomba.^ 
The Police Service strucUired their approach to the participative process as an initial 
pilot-test, followed by extension of the process throughout the Service. During the 
pilot stage I focussed my workplace observations on two different types of 
workplaces: regional command headquarters and police stations. The rationale for 
this choice was that front line operators in a pohce station would have different issues 
to resolve through the participative process than those in a centralised command unit. 
I made direct observations of one working party in regional command headquarters, 
and one working party in a large police station as they worked through the 
participative redesign process. This included their briefing sessions to the work unit 
staff at various stages of the participative process and theh own group meetings. 
These group meetings were project team meetings where they usually discussed the 
status of the task, difficulties in the process, developing solutions to resolve 
difficulties and ways to move the task nearer completion. 
At the conclusion of the pilot stage a two day workshop was held at the Pohce 
Academy at Oxley to discuss strengths and weaknesses in the process identified by 
the workmg parties. I attended this workshop as a researcher, permitted to participate 
in the discussions. This was a useful adjunct to my necessarily limited observations. 
' See map in Appendix 1 for detail 
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and allowed some informal interviewing of working party members from other 
regions and types of workplace (for example one-person stations, support services 
units such as Photographic). Subsequent to this workshop two of the working party 
chahpersons kept in contact with me providing updates on activities within their work 
units. During the full implementation of the process across the Service I tagged 
alongside the working party members from the original large police station in the 
Metropohtan North region, as they acted as facilitators for work units in their region. 
This resuhed in further workplace observations in four smaller police stations and 
one district office. 
In summary, the discussion presented here is based on observations of working 
parties in three different types of police workplace — central (1), district (1) and 
local (4) stations. In total, I conducted fourteen formal observations across these 
three workplace types. These observations are supported by formal interviews (using 
an unstructured open-ended format) with twenty five "staff' representatives — from 
Constable to Senior Sergeant, or public servants classified at AO 2 to AO 4 level — 
and fourteen "management" representatives — from Inspector to Superintendent. 
Each of the interviews were taped where permitted and lasted approximately one 
hour. Finally, documentation relevant to the participative redesign activity in the 
form of initial and final proposals from each of the Service's nominated review shes 
in the initial pilot was made available, as was the summary document from the 
extension of the process to the whole Service. My discussion also draws on other 
documentary sources made available by the Service as appropriate. 
7.3 Fitzgerald's View 
Bryett, Harrison & Shaw (1994) have suggested that 'the questions of accountabhity 
and professionalism do not seem to have been resolved in Australia' desphe many 
Inquhies (1994, p96). That the Queensland Police Service has not been immune from 
this endemic malaise has been well documented. In the 1989 Annual Report Acting 
Commissioner Redmond noted that 'an examination of police work practices by 
mdependent management consultants ... was undertaken and finalised' (Queensland 
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Police Service, Annual Report 1989, p2). The implementation of the 
recommendations from that consultancy were awahing the results of the report from 
the heavily publicised 1989 Commission of Inquiry into Possible Illegal Activhies and 
Associated Police Misconduct, otherwise known as the Fitzgerald Report. 
It was Weber's contention that the separation of powers explich in bureaucracy was 
a mechanism through which corruption could be controlled. That h is not was 
evidenced m the Fhzgerald Inquiry. The Commission's findings seriously questioned 
the quality, efficiency and effectiveness of the Police Force in terms simhar to those 
used about the American policing situation by Auten (1981) and Franz & Jones 
(1987) [see Chapter 4 for discussion]. Fitzgerald found that: 
[t]he Queensland Police Force is debilitated by misconduct, inefficiency, 
incompetence, and deficient leadership. The situation is compounded by poor 
organization and administration, inadequate resources, and insufficiently developed 
techniques and skills for the task of law enforcement in a modem complex society. 
Lack of discipline, cynicism, disinterest, fiiistration, anger and low esteem are the 
result (Queensland: Fitzgerald Report 1989, p 200). 
He attributed these problems to the creation and maintenance of a dysfunctional 
organisational culture, which had 'withstood all challenges' (Queensland: Fitzgerald 
Report 1989, p201) from various reformist actors and actions. To some extent, 
Fhzgerald presumed such a dysfunctional culture to be attributable to the paramihtary 
model of organisation adopted by the Queensland Police Force. This assertion is 
supported when comparisons between Auten's characteristics [presented in Chapter 
4, Figure 4.3, pi 17] and the Fitzgerald Report are drawn. 
Fitzgerald maintained that the police culture was systemically perpetuated. Some of 
the mechanisms for this included the system of organisational closure [Auten's 
characteristic 14] prevalent in recruitment of staff. As Fhzgerald comments: 'almost 
without exception, lateral entry to the Police Force [was] impossible' (Queensland: 
Fitzgerald Report 1989, p211). Once in the organisation the officer was subject to the 
influence of a 'hierarchical structure' coupled with a 'strong rank-consciousness' 
(Queensland: Fhzgerald Report 1989, p211), [Auten's characteristics 2 and 4]. Part 
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of the everyday lot of the Queensland police officer was that they were subject to 
'rules and regulations ... even when they [were] not workmg' (Queensland: Fitzgerald 
Report 1989, p211), [Auten's characteristic 12]. 
In his comments about organisational structure Fitzgerald made the centralisation of 
command and operation clear (Queensland: Fhzgerald Report 1989, p218), [Auten's 
characterisfic 1 and 11]. Whhm this structure the reliance on an authoritarian style of 
leadership [Auten's characteristic 8] and on control by command [Auten's 
characterisfic 3] were evident (Queensland: Fitzgerald Report, p265). The approach 
to decision making within the Police Force reflected an inflexibility (Queensland: 
Fitzgerald Report, 1989, p266) which stifled initiative as decision making was passed 
"up the hne", offering no 'incentive for ofiQcers to develop decision-making expertise' 
(Queensland: Fitzgerald Report, p266), [cf Auten's characterisfics 7, 13 and 16]. 
Overwhelmingly, the Queensland Police Force at the time of Fitzgerald was very 
much a paramilhary organisation, reflecting the dysfiinctional consequences of 
paramihtary structure. 
7.3.1 Structural Efficiency & Fitzgerald 
The Commission of Inquhy ran for just over two years. The report, delivered in July 
1989, outlines that one of the difficuh tasks for the Commission had been the 
selection of police officers, (difficult in terms of finding officers regarded as 
trustworthy), to be seconded to assist the Commission. Seven officers were 
eventuahy selected and the Report notes that all bar one of this group of officers 
remamed with the Commission for the durafion of hs task. This one officer in fact left 
the Commission at the request of the Actmg Pohce Commissioner in September 1987 
and transferred to Internal Affairs to head up the industrial relations section. This 
section was set up because, 'whh his usual foresight. Commissioner Redmond 
recognised that there would be a need for industrial harmony and negotiations' when 
the recommendations eventually came out of the Fitzgerald process 
(r=m20_l/130492/@247). 
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hi September 1990 the mdustrial relations unit was professionalised and placed under 
the leadership of a qualified industrial relations practhioner. Subsequently, the 
seconded officer was assigned responsibility for "Project Job Redesign" as part of the 
Police Department's response to the Govemment's implementation of the structural 
efficiency principle. Another officer from the Fitzgerald Commission's team joined 
Project Redesign as the 'Senior Sergeant Monday, Friday and any other day' 
(r=m20_l/jp030692/@20) in the project. The team working on the job redesign 
project were therefore weU versed vvdth the Fitzgerald process and recommendations, 
and well respected within the Service. 
The goals of the structural efficiency workplace reform agenda established in the 
wage case decision of 1988, apart from being closely allied whh the desirable 
organisational characteristics for policing outlined by Auten (1981) [see Chapter 
Four, Figure 4.3, pi 17], were also germane to the organisational aspect of the reform 
agenda articulated by Fitzgerald. His report was delivered in July 1989, eight months 
after the Queensland Industrial Relations Commission's acceptance of the structural 
efficiency principle. As Fitzgerald outlined, the object of the report was to 'bring 
about improved structures and systems' (Queensland: Fitzgerald Report 1989, p8). 
Some of the key recommendations from the Commission of Inquiry which were 
particulariy pertinent to the workplace reform agenda included the issues of 
civilianisation, training, and organisational structure. 
In regard to the issue of civilianisation the Report suggested that job descriptions in 
the Service should be reviewed with a view to identifying aspects of police work 
which might better be served through the use of civilians, the aim of the review being 
to idenfify '[p]osifions which contain an inappropriate mixture of duties [and which] 
should be redesigned' (Queensland: Fitzgerald Report 1989, p236). In regard to 
training, the Report found that there was 'no effective training and development 
programme in place' (Queensland: Fhzgerald Report 1989, p251), particularly 
noticeable at the operational level. The recommendations in relation to organisational 
structures, especially in regard to the rank structure also suggested a need for work 
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redesign (Queensland: Fhzgerald Report 1989, p256). In all, the Report put forward 
thirty nine recommendations in relation to police organisation and management. 
Table 7.2 shows those recommendations pertinent also to the workplace reform 
agenda. 
Table 7.2 Recommendations from the Fitzgerald Report pertinent to Workplace 
Reform and Job redesign under Structural Efficiency 
(DFramework for Job Redesign 
Rec 29: Review of strategic plan 
Analysis of Equipment & Work Process 
Rec 5: Review of the allocation and use of material resources 
Skills Analysis: 
Rec 6: Community policing strategy, especially (d) utilisation of staff with language 
abilities 
Rec 8: Civilianisation, especially (a) development of job descriptions, (b) redesign of 
positions, and (c) review of resource allocation 
Analysis of Organisation & Administration 
Rec 21: Creation of a flattened rank structure 
Rec 28: Review of administrative support and financial management 
Development of a Training Plan: 
Rec 10: Skill development through a formalised process 
Source: Section Ci„ Queensland, Fitzgerald Report, 1989, pp380 ff. 
® Italicised title indicates the step from the agreed job redesign methodology where this 
recommendation is appropriately located. 
A great deal of weight and credence was given by the Fhzgerald Report to the need 
to undertake the job redesign project within the Service. It is noteworthy that of the 
recommendations hsted in Table 7.2, only recommendation 10 is cited in the 1990/91 
Armual Report as awaiting action; recommendations 8, 21, and 28 were ostensibly 
"substantially developed"; whereas recommendations 5, 6, and 29 were defined as 
"completed" (QPS, Annual Report 1991-92, p24). This led one informant to suggest 
that 'when we got back onto job redesign, we had aheady done a hell of a lot towards 
the job redesign process' (R=m20_l/130492/@212). 
The issue of a platform of support from the Fitzgerald Report did not go unnoticed, 
either by management responsible for the project, or by staff in the Service. Common 
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sentiment on this issue is reflected in the foUowing two comments from managerial 
level staff: 
We were fortunate in effect that those recommendations were politically motivated and 
funded, but I wonder and I question where we would be now in the Police Service if 
we had no Fitzgerald reform and we started our job redesign (which I believe should 
have been done first anyway) ... I just wonder where we would be 
(r=m20_l/130492/@215); 
I don't know whether we can give all the credit to job redesign, as I said before, it just 
happened at the right time (r=ml3_la/260893/@943). 
Serendipity or not, project job redesign piggybacked the Fitzgerald process whilst not 
being seen within the Service itself as directly related to his recommendations. The 
next section reviews the way the Police Service implemented the project. 
7.4 Project Job Redesign 
In the 1989 Annual Report Commissioner Newnham noted that he was 'disappointed' 
with the speed of progress on award restructuring (Queensland Police Service, 
Annual Report 1989-90, p6) and associated reforms. In the following year, although 
reporting that the Service was well on track with the great bulk of the Fhzgerald 
recommendations. Commissioner Newnham felt that there was a significant challenge 
to the workplace reform process, in that '[mjany members still do not understand or 
accept the administrative or operational changes that are taking place' (Queensland 
Police Service, Annual Report 1990-91, Commissioner's Foreword). Yet, desphe this 
he asserted the process of change had developed a momentum of hs own. He 
concluded his remarks by suggesting that '[mjany of our systems are still wastefiil, 
many of our resources, including our people, are not being used as productively as 
possible' (Queensland Pohce Service, Annual Report 1990-91, Commissioner's 
Foreword). 
Fitzgerald's organisational recommendations were now viewed by the Service as a 
'basis for modernisation quite beyond [his] specific recommendations' (Queensland 
Police Service, Annual Report 1990/91, p29). The Fitzgerald recommendations, 
coupled with the stated challenge of resource utilisation, found their way into two of 
the goals of the first Corporate Plan, operational from 1991. Goal 4 was "To improve 
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the effectiveness, efficiency and accountability of the police organisation" 
(Queensland Pohce Service, Annual Report 1990-91, p23). Goal 5 was to "enhance 
professionalism of the police service [sic]" (Queensland Police Service, Annual 
Report 1990-91, p30)*. Both of these goals can be closely aligned, not just with the 
Fitzgerald recommendations, but also with the national workplace reform agenda 
enshrined in the structural efficiency principle. 
"Project Job Redesign" was launched into the Service in a context of 'massive 
reorganisation' (p=ni20). The task of continuing the implementation of the structural 
efficiency principle through participative redesign was seen by the Service as a 
"Special Project". Throughout this Chapter reference to "the project" means to the 
implementation of the agreed job redesign methodology in the Service. In that context 
the process of participative redesign was seen by the Service as a mechanism to 
achieve genuine workplace change. The expectations of the implementation of 
participative redesign in the Service were clearly articulated in a circular to all staff 
(see Table 7.3). 
Table 7.3 Objectives for Project Job Redesign in the Queensland Police Service 
1. Examine jobs and rearrange work and stafFmg to maximise efficiency and productivity. 
3. Make work more fiilfilling through development of skill-related career paths 
3. Train employees in the skills needed as required to work effectively 
4. Increase productivity and individual effectiveness which ensure employees skills are utilised 
whenever practicable in the interests of employees and the maximising of productivity 
Source: Project Job Redesign, p8, 1991 Circular to Staff from Special Projects Unit 
The broad goals for the process as articulated by the Govemment were realigned to 
mesh with the 'strategic direction' of the Service (Special Projects Circular, pi and 
3). It is evident that the concerns expressed by Commissioner Newnham in the 1989 
and 1990/91 Annual Reports were taken into consideration in the drafting of these 
" As a consequence of the introduction of Program Management principles, the Draft Corporate Plan 
for 1993-4 did not retain the specific wording of these two goals. These two goals were subsumed into 
one. Under the Corporate Services Program the goal now reads that: "the Police Service is 
characterised by strategic thinking, professionalism and best management practices" (Queensland 
Police Service, Corporate Plan 1993/94, p6) 
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objectives. The Service had a clear understanding of what h hoped to achieve fi-om 
the continuing implementation of the structural efficiency principle and fi-om the 
participative job redesign process. 
Just as they had a definhe understanding of what they hoped to achieve, they had a 
targeted implementation strategy, summarised in Figure 7.1. 
STATEMENT OF INTENT 
I 
PILOT TRIAL 
MAJOR EXERCISE 
CONSOLIDATION 
MPLEMENTATION 
Figure 7.1 Model of the Implementation Strategy for Participative Redesign in the 
Queensland Police Service 
The advantage of the paramilitary twist to the bureaucratic mind-set is the 
project/task methodology that gets applied to all situations. The Service knew where 
they were going and how they were going to get there, at least at the strategic level. 
Turning strategy into tactic is the difficulty left to the "troops", and worker 
participation m the process. As the following discussion portrays "the best laid plans 
of pohce and men are apt to go astray". 
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7.4.1 The Process: From Statement of Intent to Operational Plan 
The first part of the Service's response to the workplace reform agenda was the 
negotiation of a "statement of intent" for workplace restructuring, in line whh the 
requirements of the Queensland Industrial Relations Commission. This was 
negotiated between the parties in mid-1991. The parties included the Queensland 
Police Service, the Queensland Police Union of Employees, the Queensland Police 
Commissioned Officers' Union and the Queensland State Service Union (now the 
State Pubhc Services Federation of Queensland). This statement was tendered as an 
exhibh to the Full Bench of the Industrial Commission during the 1991 hearings to 
determine a "special case" for an increase in pay (for both Commissioned and non-
commissioned officers) through demonstrated changes in work value^ The aim of 
the statement was to demonstrate to the Commission that the parties were committed 
to a broad reform agenda. The statement of intent outlined a timetable for the job 
redesign process, in Ime with Commission requirements. This stated that the Service 
would begin participative redesign in August 1991 and conclude by March 1992, 
allowing six months for the achievement of the task. 
The statement of mtent committed the Service to establishing eleven working parties 
with four members m each to address the needs of the Department, state wide. These 
workmg parties would be aided by four trained facihtators. The Service felt that the 
participative job redesign needs of a staff then standing at 7,276 (Annual Report, 
1990/1, p28), spread from Thursday Island in the North, to Camoweal in the West, 
and Coolangatta in the South, could be addressed by these forty-eight people. The 
original statement of intent committed those 48 people to completing their task of 
data collection and reporting on job redesign whhin five months. 
"Project Job Redesign" commenced in October 1991, two months behind schedule, 
with the appointment of a state wide coordinator. That they were late getting under 
i The special case for non-Commissioned ofTicers was heard (and granted) in March 1991 (see 
Queensland Industrial Gazette, Vol 136, pl4 & 442). For Commissioned Officers see Queensland 
Industrial Gazette Vol 138, p557. The coordinator of project job redesign played a major role in both 
the development and the conduct of the September 1991 special case for Commissioned officers. 
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way was acknowledged in the project brief sent to all staff: 'some goal dates have 
not been met due to other circumstances' (Queensland Police Service, Special Project 
Chcular 1991, p9). The delay was a consequence of the preparation and conduct of 
the wages special case hearings in the Queensland Industrial Relations Commission 
during August and September. The outcome of the hearings saw pay rises granted on 
the basis of changes in work value and the commhment to ongoing efficiency 
improvements. The changes actually placed the Queensland Police Service in the 
situation of being 'leaders in our pay scale in Australia. Small amounts, but still there 
in front, and that was significant' (r= m20_l/130492/@l 19). 
It was significant, not only in terms of having generated a pay rise, but also, more 
importantly, in the specific context of project job redesign. In this context h did two 
thmgs. Fhst, the success of the special case had the effect of "rejuvenafing" the Joint 
Coordmating Committee (JCC) (r=m20). The rejuvenation provided much needed 
momentum through a statement of commitment to the process, by the chair of the 
Joint Coordinating Committee, Deputy Commissioner Blizzard. Secondly, h 
encompassed a recognition of the value of police work through an increase in pay: 
an issue that appears to be held as a major motivational force by both the "rank and 
file" and the Commissioned officers. 
The revised goal outlined in the special project circular was to have the project 
"complete" by September 1992. This aUowed for an increase in the time budget from 
the original five months to almost twelve months. September was picked as a key 
date to tie in with an important target goal established during the special wage case 
hearing. September 1992 represented the date at which staff would be enthled to the 
first pay increment under their new award. Minds would obviously be bent to the 
process if its lack of completion was likely to interfere whh a pay rise. The 
management perspective on this target date was that a "carrot and stick" approach 
was best suited to generating "commitment" amongst staff. The motivational aspect 
of pay to police officers was well recognised. The Service would if necessary "use" 
the slow progress of restructuring and reform to stop the pay increment due to staff 
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in September 1992. The perspective of the executive management in the project 
assumed that commitment to organisational goals derived from reward in the form 
of pay: 
if I send a newsletter out next week attached to the pay checks saymg that "you've got 
to apply to me within 24 hours to get your pay rise, I guarantee that I'd have 8000 
members ringing me up. If I sent out a non-descript thing about job redesign and you 
ask 8000,1 suppose 2 -300 will say "yeah, 1 saw your name on something, what was 
that about?", unless they're suicidal of course (r=m20_l/jp030692/@730). 
This assumption held true at aU levels of management, down to Sergeant. One of the 
deshes of the executive responsible for Project Job Redesign was to 'get them to see 
that there's more to the job than pay and rank' (r=m2_l/080492/@ 4). As a police 
officer the project coordinator held a different view suggesting that staff should be 
worried about pay level, rank was no longer such a concern given the new award 
structure (r=m20_l/130492/@164). Concern about the way the job hself was 
organised, staff involvement in organising work, or even client service did not 
mterfere. His assumpfion was that the project would demonstrate "something" to the 
Queensland Industrial Relations Commission (r=m20_l/130492/@188), perhaps by 
way of appeasement. 
If commitment from the troops was linked to pay, managerial commitment was 
thought to be demonstrated to the troops by being seen as "working" to complete the 
task, as quickly as possible, without unnecessary hitches or delays 
(r=m2_l/080492/(§17). This notion of speed of response was carried from 
Commissioner through to Inspector levels. To demonstrate this commitment the 
coordinator developed a project plan which divided the task into three stages. Phase 
One was organised as a "pilot". The Service adopted the agreed methodology's 
definhion of "work unit", deeming a unit to be a police station, or in the case of 
corporate and support services units a "branch" or "unit", for example "Personnel 
Services" or "Photographic Services". In the phot they adopted the term "review 
site" as synonymous with work unit. The Service nominated eighteen review shes to 
participate m the project, representative of the different types and locations of police 
establishments (see Table 7.4) 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 209 
structural Efficiency in the Queensland Public Service 
Table 7.4 Phase One - Pilot; Review Sites Chosen by the Service to Participate in 
Project Job Redesign 
1 Region 
Far Northern 
Northern 
Central 
Southern 
South Eastern 
North Coast 
Metropolitan North 
Metropolitan South 
Command Headquarters 
Review Site 
Mareeba & Lockhart River 
Charters Towers & Ingham 
Yeppoon 
Toowoomba & Allora 
Runaway Bay & Woodridge 
Maroochydore 
City Station 
Inala & Camp Hill 
Photographic, Personnel & Telephonists 
The original intention had been that the recommendations from these review sites, in 
the form of their final proposal for job redesign, would be forwarded to similar types 
of work units in other locations for their comment and endorsement in Phase Two. 
Phase Three was a consolidation phase, where suggestions raised in the exercise were 
to be collated and distributed to the relevant authorities for comment, prior to the 
identification of appropriate actions for accommodating suggested changes. 
Between October 1991 and March 1992 the executive team laid the foundation for 
the project. This included briefing senior management on the rationale and objectives 
for the project through the conduct of two hour workshops; distributing newsletters 
to all staff noficeboards throughout the Service; and negotiating with the unions and 
management to identify working party members and facilhators. 
The briefings and newsletters stressed the need for involvement of staff, focussing on 
the notion of the project being driven from the "bottom up" rather than top down. 
The newsletter suggested that in order to be successfiil h required 'the fiiU 
participation and support of every employee involved'. What the newsletter also 
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highhghted was that this exercise was a 'consultative mechanism to improve working 
condifions, productivity and efficiency in line with the Service's reform agenda' (JCC 
Newsletter: un-dated but presumed March 1992). 
The facihtators chosen to complete this phase were at managerial level, with two 
Superintendents and one Sergeant, joined by an AO 5 level public servant from the 
Industrial division. Only three of these facilitators had completed the "officially" 
required training program. 
The final outcome was that instead of the eleven parties suggested in the Statement 
of Intent, ten working parties were formed (Queensland Police Service, Annual 
Report 1991-92, p39) to look after the eighteen review shes. The State's requirement 
that at least one member be able to demonstrate a comprehensive knowledge of the 
work unit was not deemed necessary. The justificafion was that "police work is police 
work wherever it is carried out", and "staff will do what they are told" 
(r=m20_l/@292). 
Each working party had four members. One member represented management, the 
majority of which were at Inspector level. These individuals were nominated by the 
Assistant Commissioners in each region. One member represented the Officers' 
union; all at Inspector level. One represented the Police Union, whh 80% of these 
nommees at Sergeant level. Fmally, one member represented the two unions covering 
the unsworn staff. It was this classification of staff which provided the only female 
representation, and all of these nominees were at the lowest level of the Public 
Service Award pay classification — A02 level. This pattern of representation reflects 
both a seniority and a management bias, to say nothing of gender bias. There is httle 
reflecfion in the membership of the working parties, aside from the inclusion of'the 
girls' (Queensland: PSMC 1993), to give the impression that the process was not 
being 'directed from above'! 
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The working parties were given an intensive in-house four day training program at 
the Oxley Police Academy to provide the information they would need to fiilfil their 
tasks. As noted in Chapter Five, this was developed by the Service in conjunction 
with the training agency responsible for facilitator training. The intent was that it be 
co-facilitated by the three accredited Police Service facihtators and staff from the 
training agency. As it transpired, the program was delivered by the Project 
coordinator and two of the accredited facilitators. The facihtators later commented 
that the project coordinator had dominated the stage, and deviated considerably from 
the intended content, leaving little time to address the data collection techniques and 
the agreed methodology. The project coordinator, on reading the drafts of this 
Chapter, commented that the competence of the three facihtators was questionable. 
Some time was spent on the methodology for job redesign, but the majority of the 
program was devoted to the Service's strategic directions (focusing on the strategic 
plan, new initiatives in place etc) and on the Service's reform agenda (Competency 
Acquisition Program (CAP), Equal Employment Opportunity, etc). Senior executives 
from each of the areas "touched" by job redesign offered their perceptions of what 
the process ought to deliver. 
Whilst the training program was being conducted for the working party members 
another mformation onslaught was occurring to prepare the Service for the imminent 
arrival of the working parties. An information package on Project Job Redesign was 
circulated to all stations, including those not in the pilot. This was supported by a 
newsletter sent to each member of staff, and a letter from the Police Commissioner 
to each of his regional Assistant Commissioners. The Commissioner's letter requested 
the fiillest cooperation in the task, particulariy in terms of resource provision. 
The Commissioner's perspective on Project Job Redesign is evident from his 
correspondence to the Assistant Commissioners just prior to the commencement of 
Phase One of the project. His letter to the Assistant Commissioners stated that '[t]he 
regional inspections will commence almost immediately', and that the Assistant 
Commissioners should give their: 
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wholehearted support and commitment to the exercise and ensure that the working 
parties [were] provided with adequate resources, i.e. vehicles, finance and 
accommodation, sufficient to ensure a successful and speedy resolution 
(Correspondence: 13 March 1992). 
To hhn, the task before the working parties was similar to the standard "inspections" 
carried out regularly on police stations by the Inspectorate Branch. The wider goals 
of the participative redesign process, as explained in the Special Projects circular 
(Table 7.3), are far larger than the content of an inspecfion. This leads me to suggest 
that the hnphcafions of thejedesign exercise in terms of potential workplace change, 
were not hilly appreciated by the Commissioner. To him it was a task that had to be 
done, and done quickly, that provided information on organisational efficiency. No 
more, and no less. 
7.4.2 Towards Empowerment: Comparison with Quadrant 1 of the Model 
This short exposition of the Service's approach to the task of implementing 
participative redesign demonstrates that there are competing views on the project at 
managerial level within the Service. Analysing the Queensland Police Service case via 
the model in Chapter Four indicates that it is possible to get a sense of the values 
pervading the Service in regard to this project. As will be recalled, values form 
Quadrant 1 of my model. In the model 1 noted that these values are articulated in the 
communication process, especially through the medium of mission and strategy and 
by the leadership of the organisation. 
In this case, leadership for Project Job Redesign is offered from three sources: the 
Industrial Relafions Manager, the Project Coordinator and the Commissioner. These 
three leaders seem to subscribe to two distinct value sets. The first I term the 
"excellence" value set. The second the "paramihtary" value set. 
The Industrial Relations manager, the executive responsible for the implementation 
of the structural efficiency principle and the individual most conversant with the 
national reform agenda by virtue of his position and role, expressed values that are 
cleariy aligned with the empowerment element of the reform agenda, and thus 
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demonstrates the "excellence" value set. His major perspective on the process was 
one of organisational change (p=m2/080492). The comment, noted eariier, that staff 
should see that there is more to the job than pay and rank, confirms that he would like 
to see the process engineer a change in the organisational culture. The change he 
wants is to have all staff thinkmg about the job, rather than the pay, and how they can 
play their part in improving efficiency and effectiveness. To him the potential for 
cultural engineering comes from both the participative element, previously 'unheard 
of in the Service, and from the focus on the way people currently perform their jobs. 
His previous experience with implementing a similar activity in the Queensland 
Electricity Commission in 1985 saw him hold great hopes for genuine change 
towards a consuhative structure for decision making rather than total reliance on the 
command structure. His value base stems from the rhetoric of the excehence 
discourse, the task before him one of applying that rhetoric to the reality of the 
Service through the participative redesign process. It is noteworthy that he is 
"outside" the paramilitary structure, unlike the other two official leaders. 
Both the project coordinator and the Commissioner were Commissioned officers, 
embedded in the paramilitary culture dominated by the paramilitary value set. The 
project coordinator, responsible for operationalising the Industrial Relations 
manager's vision, did not share his values based on excellence. Instead, he saw this 
as pretty much hke any other task or special project assigned to him: 'you do this this 
week and brain surgery next week' (r=m20_l/130492/@250). A long term 
commitment to changing the culture towards increased worker participation, is not 
part of his rafionale. Neither is worker empowerment. From his perspective, the only 
reason it is being done at all is to meet the obligation to the Queensland Industrial 
Relations Commission to justify the 'long overdue' pay increases. I have already 
noted that the Police Commissioner sees the project as another routine inspection, a 
task to be done, quickly, and then to move on from. Empowerment is anathema to 
these two Commissioned officers. 
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The difference between the Industrial Relations manager and these two 
Commissioned officers warrants fiirther attention. One feature that sets the two 
camps apart is their basic orientation, or organisational personality. The Industrial 
Relations manager subscribes to the classic managerialist paradigm for public sector 
management. A bureaucrat, yes, but cognisant of the "new way", especially in terms 
of increasing productive efficiency through manipulating employee relations. In 
contrast, both of these Commissioned officers have been in some form of police 
service all their lives and thus know no other mind set than the paramilitary one that 
Auten (1981) suggests is bound by the characteristics antithetical to empowerment 
of workers and industrial democracy [see Chapter Four, Table 4.3, pi 17). In 
particular Auten's focus on the rigid superior-subordinate relationship, defined by 
rank, the need for clearly delmeated hnes of communication and authority, motivation 
by coercion and a strict adherence to policy and directives can be discerned in their 
approach to the participative redesign process. The leeway they are prepared to make 
is to ahow 'consuhation': 
[i]n effect this is a consultative mechanism to unprove working conditions, 
productivity and efficiency in keeping with the Service's reform strategy to ensure that 
police and support staff are the best and the most effective as perceived by the 
community and service personnel (Special Projects Circular, 1991, p9). 
Decision-making is reserved in this interpretation of the process to those whh the 
defined authority to so act, hence the consolidation phase before any implementation. 
For the Commissioned officers defined authority equates whh rank or poshion in the 
hierarchy which moves to a discussion of the most sigmficant value in the paramihtary 
value set — power. 
This nofion of authority and rank relates of course to the issue of power relafions. 
The underpmnmg value held by both Commissioned officers is that power is defined 
by posifion — this exercise presents no sense of any change in that power relation. 
An examination of working party membership reveals the centrality of tradhional 
power relations to the Service. As Table 7.5 clearly shows, there is a bias for 
managerial level representation, disproportionate to the managerial structure of the 
Service. Admittedly, this is partly a consequence of adherence to the Statement of 
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Intent, which committed the parties to accepting the nominees of the three unions 
mvolved and to those of the Assistant Commissioner m each region. In effect this pre-
ordained a "top-heavy" working party membership. 
Table 7.5 Comparison of Workmg Party Membership at Rank level to Rank Distribution of 
Total Sworn Staff of Service 
Rank 
Inspector 
Semor Sergeant 
Sergeant 
Senior Constable 
Constable 
Total 
Number 
16 
2 
10 
1 
1 
30 
% 
Working Party 
Membership 
53% 
7% 
33% 
3% 
3% 
99% 
%® 
Comparison with 
Total Sworn Strength 
of Service 
3.45% 
5.47% 
23.56% 
26.05% 
40.71% 
Note: remaining 10 members from unsworn staff. 
® Source: PSMC 1993, p71 
The rhetoric of a process responsive to opinions from the bottom up, with 
management's role as facihtative (Special Projects Circular, 1991, p7) does not hold 
to the reality. Not surprisingly, the most senior rank on the working party tended to 
assume control, and others, including both respondents and fellow working party 
members, deferred to him. 
The rank bias should have alerted the project coordinator to potenfial problems of 
open communication in this consultation mechanism. That it did not register is 
confirmation of the dominance of the value held about power relafions in the 
"paramilitary" value set. It is also indicative of a lack of any sense of the project 
being used to increase worker participation or to deliver empowerment on the part 
of the project coordinator. 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 216 
A Quick Waltz Around the State 
Applying Kanter's (1990) dance metaphor, the values expressed in the Service's 
approach to job redesign represent a quick waltz around the dance floor — with the 
partners ending up back m almost the same spot where the dance started, drained and 
exhausted. Part of the exhaustion is a consequence of conflicting values on the 
process being communicated. The structure of the Service, with the dominance of the 
"paramihtary" value set over the "excellence" value set (by virtue of organisational 
strength), predisposes to an environment in which the paramihtary values as 
expressed by the Commissioned officers will win the day. 
7.4.3 The Process: Onto the Dance Floor 
The Police Commissioner's advice to the Assistant Commissioners that the 
"inspections" would commence immediately established a reference frame, slotting 
the job redesign activity into the inspection process. Inspections were rarely well 
received by the troops — they were fault finding exercises, which usually pinned 
responsibihty or blame on someone. This semantic slip probably did little to build any 
sense of commitment to the process, from Assistant Commissioner down to 
Constable. It was into this context that the working parties moved. 
The working parties were in effect SWAT^ teams: their brief to fiy in, collect data, 
fly out, analyse data and report back. With the benefit of hindsight, the project job 
redesign team now recognise that this should not have been the brief of the job 
redesign working parties. A summary of the data the working parties were required 
to collect under the agreed methodology is presented in Table 7.6. 
* SWAT is used here in the context understood by the Police Service at the time: Strategic Weapons 
Assault Teams. (This squad has now been renamed) 
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f^bje 7.6 The Data required for Job Redesign 
Step in Process 
Analysis of Current Situation 
- equipment and work process 
- skills analysis 
- organisation and administration 
Establish Criteria for Redesign 
Review Output & Services 
Redesign Work Process 
Training Plan 
Data Required 
* 
• 
* 
*^ 
* 
* 
* 
* 
*-
* 
* 
y-
* 
* 
« 
*. 
* 
identification of jobs, locations, 
equipment and materials and any 
other significant features of the work 
process. 
Strengths and deficiencies of current 
setup 
identification of active and latent 
skills of all staff in unit 
identification of preferences to 
imdertake training 
identification of obstacles to skill 
development 
identification and mapping of formal 
and informal structure of control and 
administration 
responsibilities for specific tasks of 
organisational or administrative 
nature 
problems and delays in management 
and administration issues 
strengths of current administrative 
structure 
identification of standards that could 
be used to "measure" efficiency, 
productivity and the provision of 
access to more varied and fulfilling 
jobs 
identification of goods and services 
provided 
quality of provision 
need for altemate provision 
redesign in accord with established 
criteria 
specification of a training plan to 
support the new design 
identification of training courses and 
providers 
identification of measures to 
surmount structural and personal 
barriers to skill development 
Source: Queensland: DEVETIR 1991a, Appendix 4, p7 - 11 
The working parties were to compile two reports reflecting their data coUection: an 
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initial proposal which detailed the current situation, and a final proposal which 
detailed the suggestions for change. The agreed methodology had a proforma for 
each of these proposals which the working parties were required to utilise. This 
proforma report style represented the one standard feature across the Service for the 
project. The proforma for the final report added another requirement to the data 
collection and analysis. Workmg parties were required to develop an implementation 
plan for their suggested redesign. 
The working parties were left to their own devices on how to collect and record the 
data. The most popular strategies across the Service were telephone interview, on site 
mterview, she vishs, group discussions, and self-completed survey questionnaires. In 
the workmg parties that I observed during the pilot the preferred strategy was the use 
of a self-administered questionnaire. There was little consistency in the specific 
questions asked across the review unhs, what consistency there was being a 
consequence of "networking" between the individuals in the working parties: 
One of the girls in task force up there, she came down and had a look at ours and said 
" we haven't got any of this in ours". They had a five page report up there. She just said 
they did a skills acquisition report, they had no appendices to show what it was or 
anything (r=sl4/120592/@458). 
The Service may as weU not have bothered with its three officially trained facilitators 
as for the most part they acted as project managers rather than facilitators — keeping 
check on time lines, dealing whh difficult superior officers, and similar project 
management related issues, rather than facilitating work unh or working party 
sessions during the pilot phase. 
Desphe the Service's preparatory information onslaught, and the best endeavours of 
the working party members, there were common concems expressed by staff in the 
eighteen review sites during this stage of data collection. These related to the worth 
of this exercise: but more importantly, indicate some extent of resistance to change. 
At the "initial proposal" stage in phase one there was a question which had to be 
answered: 'Have any members of staff indicated dissatisfaction with the process ... 
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What are the concerns?' (Queensland: DEVETIR 1991a, Appendix 2, p2). The 
responses to this question recorded by the working parties in the reports on the 
eighteen review shes allow some indication of resistance to the project. A significant 
proportion (30%) of the initial reports deemed h necessary to insert a comment which 
alluded to negativity: 
... there is some misapprehension about the purpose of job redesign ... (r=d/ip/tpcl); 
... a degree of resistance was oflered by many members of the Work Unit, in the belief 
that the project was merely a fiitile exercise ... This appears to be a reflection of a 
general feehng of apathy from members of a large country station who have heard the 
promise of better things to come, but all they have seen is an ongoing series of projects 
with no positive results ... (r=d/ip/inql); 
... one officer politely referred to the project as a waste of time, and declined to be 
included... (r=d/ip/inql); 
... A number of staifhave expressed uneasiness and in some cases dissatisfaction with 
the measures of efficiency established ... (r=d/ip/scncl); 
... there was a considerable degree of scepticism voiced by many members of the 
Work Unit in relation to the intended outcome of the project... (r=d/ip/ctl); 
... a degree of resistance to this project was offered by many members of the work unit 
in the belief that the project was merely a cosmetic exercise ... (r=d/ip/ctl); 
... the staff... were concemed that little would happen as a result... (r=d/ip^sl). 
To focus on these negative comments is a little unfair: the remaining reports either 
offered a straight "NO" in response to the same question (60%) or acknowledged the 
cooperation of the work unit (10%)), in one case noting the 'definite enthusiasm' and 
'unquahfied support' of the staff. But h was not a definite enthusiasm for the concept 
of job redesign. According to an interview with one of the working party members 
it was more an enthusiasm for a chance to have their voices heard, and more 
importantly to have their concerns documented (r=s22). 
The issue of response by type of work unit under review does not help to explain 
these results. The significantly different factor in the positively reported enthusiasm 
for the process came in the review site where the working party actually "belonged" 
to the site. In the others the working party members were "outsiders" adding to the 
"inspection" fears. In a way this validates the state's requirement for the working 
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party members to come from the work unit, which the Service chose to ignore in their 
pilot. 
In all eighteen of the initial reports emanating from Phase One of project job redesign 
was a general outpouring of what was wrong whh the job: "lack of equipment, 
facihties, support staff, training; "too much" paperwork; "too much" trivial work not 
deemed as "real" police work; "problems with" policy and procedure, legislation, 
other Government departments and of course communication. The reports offered 
little by way of solution other than through mcreased resourcing. In the rare instances 
where a constructive solution was proposed h was usually related to a "plan" already 
in the pipeline of changes to be proposed by management. This was directly 
articulated by one of the working parties: 'the recommendations ... that we've taken 
on ... we knew were in the wind' (r=ml3_la/28492/@5). One working party did 
submit a proposal that suggested the introduction of job rotation as a mechanism to 
both build skihs and create a httle more job satisfaction. Of note here is that this again 
was the only working party who "belonged" to the review unit to which they were 
assigned. 
The only element of real job redesign evident in the initial reports related to changes 
suggested in the structure of the unsworn staffs jobs — usually through an off-
loading of existing administrivia presently required to be performed by a sworn 
officer. The patriarchal nature of the Service can also be glimpsed here — let's off-
load more work onto 'the giris'. 
The Industrial Relations manager expressed some concem that the reports submitted 
in Phase One were merely 'tinkering at the edges — definitely peripheral stuff 
(r=m2_l/020692/fii). His concern was not so much the lack of real redesign, but the 
lost chance for any engineering of organisational development through the project. 
He attributed the blame for this failure to the lack of structure in the agreed 
methodology — the working parties had not been given explicit instructions as to 
what to do when. This perceived need for a set of explich instructions is a classic 
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indicator of the bureaucratic mind set, discussed in Chapter Two. The reason the 
process had apparently failed was deemed to be the lack of a definite procedure for 
all tasks whhout any consideration of alternative causes that were looming, for 
example resistance, apathy, lack of managerial support. 
One alternative explanation that can be offered for the dismal response to real 
redesign of pohce jobs is both the lack of direct participation and the lack of a desire 
to participate by the staff of the work unit or the "troops". The fact that cooperation 
and enthusiasm for the process was only reflected in a small proportion (10%)) of the 
mitial reports is testimony to this alternative explanation. In all but one example from 
the eighteen review sites the troops were only involved as informants in what was 
essentially a management driven process: 
... when we went down and spoke to the ti^oops [morale] sort of lifted a little bit, 
because they knew we were doing something from their level, and that we would be 
telling them what's going on. As amatter of fact I was just down there and one of the 
lads said what's the go with job redesign - they reckoned I cleared out on them ... 
(p=ml3_la/280492/@179). 
From the troops' perspective there was no sense of ownership of the redesign 
process, no sense of commitment to it, or sense of benefit from it. As one working 
party member commented: 
We've got a boxful there of all cynical answers you know. "We're doing this again", 
"we did this six months ago, twelve months ago — what's the joke this time?" sort of 
thing. What staff are saying is that if we don't do something about this by the 3rd of 
September there's going to be no wage increase. That's the only motivator. 
(r=sl4/120592/@195). 
Those staff who did get involved interpreted it as a chance to respond to the problems 
they had with management and/or the Service. And it was management's job to fix the 
problems. Most of the problems of concem to front line police stemmed from the 
perceived lack of equipment. Hence, management responded to the proposals as a 
'Santa Claus' list or wish hst, choosing to ignore the serious issue that efficiency and 
effectiveness is determined by resources and missing the many valuable suggestions 
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proffered for small changes. The latter is interesting in the context of a statement 
within the Special Projects circular on Project Job Redesign: 
By involving employees at all levels of the organisation ideas for many small changes 
can be developed. Multiple small changes in job redesign aggregate to a significant 
impact for botii the organisation and the individuals within it (1991, p6). 
The real problem in this hnpasse is one of congmence between espoused values and 
observed actions. The values being expressed by the leadership were not only in 
conflict with each other — "excellence" versus "paramihtary" — but in the latter case 
were also in conflict with the methodology adopted in Phase One. A significant level 
of commentary, both in the imtial reports from the eighteen review shes, and 
mterviews with staff and the team charged whh implementing the process, reflected 
a view that there was a perceived lack of managerial commitment to the existing 
goals. Job redesign was seen as an example of a new goal and one to which 
management was not committed, desphe the rhetoric of the executive, and ostensibly 
commhted senior managers. This lack of managerial commhment to supposedly 
hnportant goals suggested to staff that job redesign was not worthy of their attention 
either: 
for instance, they said: "why should we treat it seriously when you don't" 
(r=ml4/280492/@100). 
The Project Job Redesign team decided that the rationale for the failure of any job 
redesign in Phase One lay in the way the working parties had operated: that is in the 
SWAT team concept. This was brought home to them during the debriefing session 
held at the Pohce Academy which all ten working parties attended. The intent of this 
'waning wah' (r=m-20_l/jp030692/ @50) was to iron out problems prior to Phase 
Two. The problems of resistance ahhough appearing as minor issues (in terms of 
comments m only 30% of reports) loomed quite large at this gathering. Talk centred 
around a distinct and overt lack of management commitment, stirring up 'hornet's 
nests', a belief that the service had a 'hidden agenda'. There was also an explich 
recognition of the problem as one of ownership by the work unit: 'they didn't like h 
when we started reorganismg theh unit' (r=am_l/jp030692/@565), and 'we're trying 
PhD Thesis 
Debbie Kellie p 223 
University of Queensland 
SU-uctural Efficiency in the Queensland Public Service 
to redesign the work unit and they're already doing h themselves' 
(r=m5_la/jp030692/@454). The only working party that did not suffer this problem 
was the one which "belonged" to its review site. As they noted 'we're not looked 
upon whh suspicion'(r=ml2/210592/@226). 
This discussion of the operationalisation of Phase One of project job redesign whhin 
the Service demonstrates that there was a significant non-alignment between action 
and rhetoric in regard to elements incorporated in Quadrant 1 of the empowerment 
model. The values of empowerment expressed by the state and the union movement 
as underpinning this activity are neither shared between the leadership team, nor 
reflected in the strategy for executing the project. The paramihtary culture 
exacerbates the diflHculties arising from these conflicting values, in so far as the focus 
is shifted from the "softer" (cf Peters & Waterman 1982) element of values, to 
something more "tangible", and thus more comprehensible. Hence, the attention of 
the Service was focussed on the operational conditions surrounding the activity: to 
those factors reflected in my model by the remaining three quadrants, stmctures, 
practices and relationships. 
7.4.4 Towards Empowerment: Comparison with Quadrants 2, 3 & 4 of the Model 
Quadrant 2 =» Structures 
Quadrant 2 of the model relates to stmctures: to the "how" element of the change 
process. As such h addresses task design, policy and procedure to support the change 
process, and finally systems set in train to provide support. In short, h is about the 
condifions prevailing during the change. The data from this case example illuminate 
some of the difficulties in engineering change in bureaucratically administered 
organisations. 
The first feature that was questioned by the Service when the working parties did not 
generate the desired outcome was the task design. The explanation offered by the 
Industrial Relations Manager for the "failure" of Project Job Redesign, in terms of 
non-dehvery of any redesign suggestions, was the lack of an explich set of directions 
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as to what the working party were to do and when they were to do it. This suggests 
the importance of defined procedures to the bureaucratic personality: the over-
devotion to precedent and lack of initiative of which Albrow (1970) and others have 
spoken (cf discussion Chapter Two). It certainly does not allude to any sense of an 
entrepreneurial ethic (cf Osbome & Gaebler 1992) invading this particular 
organisation's culture. The Industrial Relations manager's concerns for greater 
stmcture in the method are supported by Auten's (1981) insights on the paramihtary 
nature of policing, especially in regard to the discouragement of initiative and the 
influence of this mind set on the achievement of defined goals. 
In faimess, the State's agreed approach to the task design was open to interpretation, 
which was why a centralised facilitator training program was offered to all agencies. 
The Service had three oflBcially trained facihtators whom I have already noted did not 
undertake their prescribed role in the Service, reducing their status to project 
management rather than facilitation. The working parties had attended a training 
program but that had reportedly been taken off course by the project coordinator. 
Working parties thus addressed their task with the support of the "little grey book" 
(Queensland: DEVETIR 1991a) and httle else other than their initiative. There was 
one working party regarded as 'the brains tmst' (r=s 14/120592) and a repository of 
information — 'Yes, but they've done management and they speak a different 
language to us'. They may have spoken a different language but they were willing to 
help the other working parties where possible. 
The working party members also feh that there was insufficient stmcture in the task 
design, in several cases going so far as to mvent stmcture where it was lacking if they 
feh h necessary. TypicaUy, the comments of working party members were similar to 
the sentiments expressed here: 
we just couldn't understand what they wanted done, we thought we're wastmg our time 
here [at the ti-aming course] (r=sl4/120592/@468); 
to do the City station we felt that we should have done the whole district really, 
because City station is so mcorporated into other units ... this is where we had 
problems and we scratched our heads for a while and came up with that 
[that=extending the questionnaire for redesign to include stations within the inner city 
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area le Valley & Newstead] (r=ml3/280492/@200). 
In the first case this working party member eventually dropped out of the process, 
unable to cope with the lack of stmcture. In the second case the working party 
extended the collection of mformation to include those additional work units that they 
feh significant, hosting group meetings to allow discussion of the impact of proposed 
changes at City on the satellite stations. 
The transition from being controlled by a set of explicit instmctions to free 
mterpretation of the best way to do the task needed a few more guidelines than were 
provided, particulariy in this paramilitary organisational environment. In order to 
survive the task the working parties became reliant upon each other, almost to the 
extent of a closing of ranks, rather than seeking help from ehher their facihtators or 
Project HQ: 
... if little problems come up that's what we're there for ... not to run to people to say 
we've got a problem. OK if we get any MAJOR problems we'll let yourself and 
know(r=ml4_l/jp030692/@217). 
There is also an issue here of delegated authority, competence and rank. To admit 
that you needed assistance to either a superior or a subordinate officer caUs into 
question credibihty, and highlights the tradition of impersonal relationships within 
both the paramilitary culture and the bureaucratic stmcture. 
An additional complication in the task design was that staff were required to 
undertake two jobs: their substantive position and the working party role. This was 
particulariy trying for the Inspectors on working parties who tended also to assume 
chairmanship of the party: 
the fact that we're not doing this full time is causing a lot of frusti-ation. I've got to run 
away of lot of the time and that's taking me away fi-om, I keep coming back and saying 
"where the hell are we up to" (r=ml2/120592/@138). 
In summary, the stmctures in train for Phase One did not deliver appropriate 
conditions to assist in the achievement of the task at hand: be it seen as job redesign 
or employee empowerment. The double load undertaken by many officers, the lack 
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of a common prescription for the task, and the lack of training in the techniques 
required to undertake the task all limited the capacity of the process to deliver hs 
anticipated outcomes. In addhion to the very nature of the task design placing 
constraints on hs achievement, the alignment of the task with the traditional 
"inspections" process (discussed eariier) did little to help create an environment of 
cooperation. Discussion now moves to a comparison of this reality whh Quadrant 
3 of the model. 
Quadrant 3 =*> Practices 
Quadrant 3 addresses those elements of organisational life deemed to support the 
achievement of cooperation. The aspect that stands out most in the Police case is that 
of managerial practices and the implications of those practices for motivation. 
Managerial practices were highlighted in the 1991 work value submission by the 
Pohce Service to the Queensland Industrial Relations Commission. This submission 
stated that promotion by seniority had encouraged 'senior officers to be passive, non-
competitive and even perhaps lazy' (si 1.2, p 57, Special Case Hearing, 1991). This 
should have alerted the Project Redesign team to potential resistance from managers, 
at all levels. The logic of the inspection system was, in some ways, designed to 
provide a check to this situation of passivity, non-competitiveness and laziness. The 
Commissioner's semantic slip, labelling the job redesign task in Phase One as an 
inspection, may have irritated those managers to whom the negative descriptors 
applied. 
I have already noted a prevailing sense of trivialising and/or fear about the task 
amongst the troops — but, this also held tme for some managers. One 
Superintendent 'gave the troops a bh of a hard time ... thought that what they were 
domg was crap' (r=sl3_l/jp030692/@263). The fachhator was unable to resolve the 
issue, and referred h back to project HQ. The resolution saw the Superintendent and 
his Inspector spoken to by the executives responsible for the project. The 
Superintendent's concem had been one of'people nitty-grittying, throwing aspersions 
on his management capabihties' (r=m20-l/jp030692/@275). A similar experience 
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happened in another of the review sites, but was able to be handled by one of the 
Inspectors on the working party. In another division the Assistant Commissioner told 
the non-sworn member of the working party not to worry about job redesign, as he 
wanted her to do something else (r=sl6_l/jp030692/@696). 
The response from the Project HQ to this spectre of managerial resistance to the 
project was that: 
any manager that's worth his salt would love to read this [summary of all Phase One 
reports] and start putting all the ideas into a three year plan or something ... not only 
is he getting some sense of self satisfaction, but surely to Christ he's making everyone 
happy with his planning (r=m20_l/jp030692/@306). 
It had been realised from an eariy stage in the process that there were several 
managers not worth their salt — one of the hopes expressed by the senior executive 
responsible was that the process of implementing stmctural efficiency would open 
a 'window of opportunity' through which some of these staff might fly, assisted by 
voluntary redundancy packages. Those voluntary packages would, he felt, arise from 
a realisation that those not able to cope whh the changes happening and the new 
fiiture should "shape up or ship out" (r=m2_l/080492/@33). The troops also 
recognised a degree of "incompetence" in certain managerial quarters, especially 
noticeable after the new award came in, generating promotional opportunities for 
some considered unworthy, creating resentment (r=s22_la/280492/@55). 
The implication of this managerial resistance was that there would be no change, 
especially any inhiated from below. Any proposed change would be dependent on 
managerial support. That staff expressed a sense of fiitility in the project and concems 
about implementation of any changes/improvements suggested by them should be 
read as an indicator of significant managerial resistance. Even at the enthusiastic 
review site it was felt that management, from Inspector to Assistant Commissioner 
ranks, did not accept the process as valid for sigmficant improvements in efficiency 
or effectiveness — going so far as to adopt an attitude of non-acceptance of the 
findings. In this case this was reinforced by the concurrent scheduling and conduct 
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of an organisational review, looking at exactly the same things as the job redesign 
team. The working party were well aware that the review team were: 
a senior rank to us ... and of course that [review & results] seems to take precedence 
... I'd like to think that our recommendations would be accepted with the same degree 
as to what theus will (r=ml 3_l/jp030692/@493). 
Such an overt lack of managerial support for the job redesign process does little to 
motivate the staff to support the process. Again, the issue of tradhional authority 
relations is raised. "Tradhional" police managers, such as the Superintendents in the 
above examples, do not see subordinate staff as "fiill members of the corporation 
capable of exercising initiative and discretion". If that subordinate member also 
happened to be a non-swom staff member: 'well, if you don't wear a blue uniform 
then you don't count' (r=ml4/210592/@133). That police managers were not too 
keen on the hnpertmence of underiings collecting data and making recommendations 
on issues deemed to be managerial fodder is evident in a recurrent comment in 
discussions between the project coordinator and various managers throughout the 
State. As he summarised it, the thinking was: 
who the hell are these people [the JCC and the workmg parties] to tell me how to run 
my area ... they are mexperienced people, not the [Inspectors] but the Union people 
[meaning unsworn staff and lower ranks of sworn stafi] (r=m20_l/210592/@33). 
Phase One of project redesign probably aflBrmed these managers' preconceptions that 
rank equals skiU. That subordinate officers and unsworn staff should be commenting 
on managerial matters such as job design, efficiency and effectiveness was laughable, 
if not downright heretical. 
The last element of Quadrant 3 in my model is directly tied to the issue of skill 
development. The preconception that rank equals skill raises an important qualifier 
for the whole process of Project Job Redesign. I have already noted that there were 
two competing perspectives on the project. On the one hand it was seen as a 
"consuhation" mechanism, especially m those quarters where the "weight" of opinion 
is supported by the weight of rank. On the other hand, without the support of rank, 
h was seen as a "participation" process. To consult or participate implies a capacity 
to communicate recognised in the Service as a basic and very necessary skill for all 
staff m the Service (Queensland Police Service, CAP Matrix). The workplace reform 
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agenda of empowerment also requires a sound basis in communication (cf Kanter 
1990, Lhnerick & Cunnmgton 1993). ff workers are to have "the capacity to exercise 
inhiative and discretion to achieve mutually predetermined outcomes", 
communication is essential. The rhetoric of the Competency Acquisition Program 
(CAP), a component of the Service's response to both the implementation of 
stmctural efficiency and the recommendations from the Fitzgerald Report, offers an 
indicator that the Service obviously felt that staff had the capacity, in terms of 
communication skill, to be involved in the project. 
The competency acquisition program was designed to enhance the skih base of 
operational (sworn) staff, and is linked to the Performance Assessment program. It 
is a compulsory program for all non-Commissioned officers (constable to senior 
Sergeant), and recommended for Commissioned officers and unsworn staff (public 
servants). 
At all ranks, communication skill features prominently, and is identified as a basic 
mamtenance skill for staff. The definition the Service ascribe to communication skill 
is the 'processes of communication from the person to person level to group 
dynamics and organisational communication' (Queensland Pohce Service, CAP Core 
Competencies Statement). At the lowest level of Constable, staff are expected to have 
the 'abihty to establish effective communication/relationships with colleagues, public 
and superiors' (Queensland Police Service, CAP Skihs Matrix, 17/5/91). 
Within the program, skills on the skill matrix are allocated points, and staff have to 
accme a specified number of points through skills training programs and assessments 
in order to progress to the next pay point. At the lower staff levels communication 
skills score ten points as against practical police skills at thirty points. Progression 
through ranks is dependent on a greater level/degree of communication skill, reflected 
in a change in point value - Sergeant and above sees communication skills worth 
fifteen points, set against practical skills of five points. 
PhD Thesis ' ' 
Debbie Kellie 
University of Queensland Paog 230 
A Quick Waltz Around the State 
The weighting ascribed to the core competencies is worthy of note. The weighting 
is based on a 1 - 10 scale, where one is most important. For the lower rank of 
Constable communication comes second, beaten to first place by police practical 
skiUs; for Senior Constables h is second to reactive policing skills. At the perceived 
managerial levels of Sergeant it ranks fifth, and for Senior Sergeants it is the fourth 
most important skill. It can be extrapolated from this that the Service assumed that 
staff at all ranks were competent to become involved in "Project Job Redesign", at 
least in terms of their communication skills. 
Quadrant 4 =*> Relationships 
Communication skills are vitally important to organisational change initiatives 
especially in terms of building relationships. The capacity to maintain relationships 
leads to a comparison of the reality of this change inhiative with Quadrant 4 of the 
model. This quadrant is concerned whh those aspects that create a sense of 
commitment to the change and to a desire for h to succeed. It is here that we may 
expect to find indicators of Limerick & Cunnington's (1993) "collaborative 
individual", as this quadrant is concerned whh the recognition of individual's needs 
and values, and the creation of a positive work unit climate. 
It is not at all clear from Phase One that there was any sense of significant 
commitment to the process by any other than the Industrial Relations manager and 
the Project team. The Industrial Relations manager was committed to the process, 
predominantly to secure a "return on investment" for the increase in wage, but also 
for the potential of significant organisational development away from command 
stmctures of decision making towards more participative processes 
(i^m2_l/080492). Although recognising that acceptance of the participative redesign 
process required a large cultural shift, he assumed that staff would "accept" and 
"adapt" to the changes. 
At the start of Phase One the project coordmator saw the process as one of "apparent 
change" designed to deliver a retum on the Service's investment. The real change 
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came in the pay rise. He was committed to Phase One only in the sense that it was his 
current assignment: 'it's a matter of getting h over and done with ...' 
(r=m20_l/210592/@195). At the start of the project his personal philosophy and 
values were not congment with the goals of the process — expressed succinctly in 
this personal value statement: 
I sometimes question whether we have to go flatter because we perceive that we have 
to show the Industrial Commission something ... in reality it stays the same ... policing 
is still the same .. (r=m20_l/130492/@186). 
When this perspective is coupled with the responsibility for identifying appropriate 
facilitators and working party members and driving the process h is perhaps not 
surprising that his expectations of an apathetic or resistant response to the 
participative process were met. The commentary on negativity from the workplace 
m the inhial and final proposals was in several cases very similar [see earlier secfion 
p220]. A considerable proportion (71%)) of this negativity can be traced to a 
commonality in facilhator between these pilot shes. That facilitator was none other 
than the Project Coordinator himself Some may suggest the incongmence of values 
as a significant cause of this self-fiilfilling prophecy. In his defence, toward the end 
of Phase One a distancing from this stand became evident: involvement in the project 
and the diflBculties encountered gently led the coordinator's values closer to those of 
the project: 
senior officers don't understand the thing, they don't understand the exercise — they 
don't want to understand it... (r=m20_l/210592/@198). 
He had become aware that the work unit climate was not ready to introduce 
participative and/or empowering practices, both on the part of "managers" and 
"workers". The individual needs and values of employees were not aligned with the 
process. As he said, h was pretty certain that "out there", everyone had had 'a gutfiil 
of change'. He believed that desphe the best intentions of the participative redesign 
process and the Service's own reform agenda that everything would revert back to 
normal, reliant on the command stmcture, once Project Job Redesign had concluded 
(r=m20_l/210592/@245). 
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The commhment of the facihtators and working party members deserves some 
comment. These people did not self-select to become involved — they were 
nominated by their respective unions or management. This caused a few problems, 
deriving from individual needs and values and impacting on commhment. The 
Officers' Union found h difficult to get Commissioned officers to accept the 
nominations. The main concem was one of 'doubling the workload' 
(r=m20_l/210592/@382) for the incumbent. Those who did accept the nomination 
indeed had to juggle workloads: mnning between their own defined area of 
responsibihty and around the region to collect data as required. But this was not only 
a concem at Inspector level, it affected all involved in the working parties as they all 
had theh "real" jobs. It seemed to only be recognised within the Service as impacting 
on the rank whh the most authority! This, desphe the imposition on one unsworn 
workmg party member in having to pack up house for six weeks and move from her 
home to be closer to the Inspector's base (admittedly the option was chosen in 
opposhion to having to travel for four hours each day). 
Unions representmg the unsworn staff nominated working party representatives who 
were described by the project coordinator as 'brain dead'. The unsworn staff with 
whom I mteracted through interview and observation seemed totally unaware of the 
reform agenda m the Service. At the debriefing of Phase One this was brought to the 
fore in the presence at the workshop of a representative from the State Service 
Union. He was inundated whh questions, from the ten unsworn staff in attendance, 
on issues the sworn staff obviously considered history, if the "banter" exchanged was 
anything to go by. 
This apparent lack of information on basic elements of the Service's reform agenda 
and on the participative redesign process, coupled with the coordinator's comment 
is more an indicator of the Service's lack of regard for the unsworn staff than a failing 
on the mdividuals' part. This lack of regard extended to a significant divide between 
sworn and unsworn, especially noticeable in the central offices of Police HQ and the 
Regional Commands. This was also noted in the 1993 Review of the Service by the 
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Pubhc Sector Management Commission, where they stated that 'a negative 
percepfion of unsworn staff by pohce officers is common-place' (Queensland: PSMC 
1993, pl53). 
One of the latent and beneficial consequences of the process was the learning 
outcome for both sworn and unswom staff. For many sworn staff it was the first time 
they had been forced to acknowledge the extent of support provided by the non-
sworn staff. It was also the first time that inconsistencies in the way the Service 
treated the two classifications, especially with regard to practices, such as information 
flow and training opportunities, had been brought home both to management level 
officers in the working parties and whhin the eighteen review shes more generally: 
this is what came out, and honestly there has never been a meeting with them and no 
one has ever sat down and worked with them .... What's happened now is that we're 
the "Dorothy Dix's": people come to us with their problems, which is true. I had a call 
yesterday, we had a person in here today ... because no-one has ever bothered to listen 
to them. Now we're here they see they've got someone to talk to(r=ml 4/210592/@75); 
they seem to be the forgotten people (r=ml 2/210592/@ 131). 
Links between this forgotten status and the issue of gender equity were not made. It 
was the first time that the unswom staff had been involved in any reform process. For 
the unswom staff the opportunity for mvolvement m project job redesign created new 
pastures: a little recognition from the swom staff, an opportunity to find out what 
really goes on, an opportunity to foster hnks that may lead to promotion. The project 
coordinator suggested that: 
most of the girls were happy to be involved, scared sometimes that they think they are 
talking against management which may bring the wrath of management down, but they 
were very good (r=m20_l/210592/@414). 
This comment again raises the importance of the dominant authority relation, 
providing also an indicator of the patriarchal nature of that relation, noted by the 
Public Sector Management Commission (1993) as 'sexist attitudes'. 
There is probably httle sense in become over-enthusiastic about a participative project 
if the over-riding concern is one of retaining or securing managerial approval. The 
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prevaihng wisdom amongst the non-swom working party members was that all this 
fiiss was just about the pohce pay rise. Amongst the non-sworn staff there was an air 
of resignation to the fact that it was an "apparent" rather than a "real" exercise in 
worker participation, with the main beneficiaries intended to be the sworn staff. 
The commitment of staff to the process is therefore questionable at all levels. There 
is no evidence of either "collaborative individuals" or any sense of "collaborative 
mdividuahsm" on the part of worker or management. Two prevailing attitudes among 
staff emerge from this analysis. The first is one of apathy: "It's a job, it brings in a 
regular pay cheque - my input wouldn't make any difference, so why bother?". The 
second is one of suspicion about the real intent of the process, intimating low levels 
of tmst between workers and the Service. 
Empowerment during Phase One ? 
This examination of the key features of Phase One reveals significant non-alignment 
with the empowerment model. In this case the reality appears a long way removed 
from the rhetoric. The major stumbling blocks appear as: the paramilitary power 
relation; an issue of tmst between worker and management and vice versa; and in a 
lack of stmcture for the task. A Tango is obviously out of the question in this 
context. The best that can be expected is a waltz where the partners can envision their 
own different dreams. 
7.4.5 Empowerment for The Last Waltz 
In spite of a recognition by the executives responsible for the implementation of 
participative redesign that anticipated outcomes were not being delivered, few 
changes were made to the task design for Phase Two of the project, other than 
movmg away from the SWAT team concept. This move was a consequence of both 
the resuhs of the pilot and the concems expressed at the wailing wall. Project 
Redesign HQ now realised that h was probably a good idea to comply with the State's 
requirement that at least one member of the working party have a comprehensive 
knowledge of the unit. 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 235 
Structural Efficiency m the Queensland Public Service 
Rather than send reports from hke stations to hke stations as had been intended in the 
origmal hnplementation plan. Phase Two extended the fiill exercise to 440 work units 
m the Service — a mammoth task. In this phase each work unit had to nominate their 
own working party members. The original working party members became 
facihtators, maintaming some degree of individuality for the Service's approach to the 
project. This use of working party members was in total contradiction to the State's 
agreed process. The facilitators from Phase One were now officially one step 
removed. 
The concern about more explicit directions for the process (the assumed reason for 
failure in Phase 1) found expression in two ways. The first of these was during the 
debriefing session for working parties at the end of Phase One. The Industrial 
Relations manager addressed the group on what would happen in Phase Two. During 
this address he noted that he, for one, was not quhe sure that real job redesign was 
happening. What the working parties in Phase Two had to do was: 
look at the jobs: at who does what, why it's done, how it's done and do we need to do 
it, and then pulling them to pieces and putting them back together again ... in the 
context of the work group (r=m2_l/jps2/030692/@174). 
This was seen to be a more explicit set of directions, and it was repeated twice just 
in case someone missed h. I would suggest h reflected a recognition that these people 
were unskilled in this area, but that he was unable to offer any more help, constrained 
by the Govemment's parameters outlined in the 'little grey book'. Whilst none of the 
project team expressed this sentiment, it was almost as though they were resigned to 
the possibility of failure in Phase Two. They prepared themselves for this risk with 
an absolution of blame and an alibi: if the process was going to fah again h would 
now be the fauh of working party members tumed facilitators for Phase Two, not the 
responsibility of the executive team. No defined parameters were established for the 
extent of coverage of Phase Two, or how the workmg parties tumed facihtators were 
to estabhsh work unit working parties or anything else ... it was left totally up to the 
working party membership: 
[ejvery work unit should go through this exercise. How they get the information, and 
the where with all to do it, is up to yourselves — that's why we want to hear from you 
in regards to a plan for Phase Two (r=m2_l/)ps2/030692/@237). 
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This had tumed into a "bottom up" process, in that the working party members, 
tumed facilhators, were "empowered" to exercise initiative and discretion. Missing 
though is the provision of skills and knowledge to surmount the problems found in 
Phase One. Admittedly this was supposed to have occurred in the original training 
program, but I have already noted that this area was glossed over, and now 
recognised as missing by the executive responsible for the project. As one working 
party member expressed h: 'the training program was bad. It did not address the 
relevant points' (r=ml4_l/060592/@14). The relevant points to which he referred 
were those on job redesign that the Industrial Relations manager alluded to in his 
explicit set of directions. Empowerment here is therefore incomplete and possibly 
only aUowed m order that blame for any failure of Phase Two could be attributed to 
such empowerment and worker participation. The extent of support from Project HQ 
for the second round was another newsletter to staff and letter to the Assistant 
Commissioners. The personal vishs from the Project's executive team that 
accompanied Phase One were omitted from the preparation of Phase Two. 
Phase Two ran from August to December 1992. The working parties devised their 
own strategies for ensuring that each of the work units went through the project. One 
of the major hurdles was securing participation in the work unit working parties. One 
reason for this was that the promised support by way of newsletter to each member 
of staff had not been received by the time the workmg parties moved into the field for 
Phase Two. The major motivation stressed by the working party members tumed 
facUitators was the linkage to pay and the opportunity to voice opinion and ideas. At 
one of the briefings there was a realisation amongst Police Service senior staff that 
this idea of voices being heard was something new in the Service. A senior officer 
expressed this realisation, hoping to convince staff that this was an opportunity they 
should not miss out on: 
it's a constructive thing [project job redesign], cause you're having your say — we're 
not used to that sort of thing — but I think it's positive, I mean we all want to play our 
part in improving the Service (r=ml3_la/170792/fri). 
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The sentiment which he expressed seemed to be shared by the majority of the 
management representatives in my mterview sample. However, that everyone at lesser 
ranks really wanted to play their part in improving the Service did not appear so 
certain. The problems of the fiitility of the exercise and of the real agenda for the 
initiative proved to be stumbling blocks to commhment, just as they had in the pilot 
phase. The organisational memory bank was replete whh examples of prior attempts 
to improve the Service through invhing staff comment and employing extemal 
consultants but ignoring the outcomes. The Fitzgerald experience was still fresh in the 
memory of staff and they weren't so sure that h was such a good thing. This 
awareness is highlighted in comments such as these: 
it's all happened before, they put us in motels that time, asked us for our ideas, saying 
this is your chance to have your say and this exercise is just a repeat. Nothing will 
happen - it's the same again. We might get some improved equipment out of it. 
(i-s23_l/110992/fii); 
it's just a rehash of the work on Fitzgerald we did 2 years ago... I think they've lost 
track of real police work from sitting in their Ivory tower .. the criminals aren't going 
to go through job redesign are they? (r=s21_la/l 10992/fh). 
This style of response could be assumed to reflect a degree of apathy towards the 
process by the rank and file. I think more importantly it reflects a desire to be 
involved, but tinged with the recognition, based on prior experience, that the status 
quo wUl prevail. There is no point in exercising "voice" if no one either listens to, or 
hears, what is being said. Many of the new working party members expressed surprise 
at the extent to which people "opened up" to them. If nothing else the activity did 
open communication channels, but the idea of empowerment appears far removed 
from the reality of lived experience in the Service. 
The Phase One working parties received little training m the job redesign task, but the 
Phase Two working parties received none. It was a 'big black hole ... with no 
explanations as to what to do' (F=S31_1/1 10992/fn). This lack of information was 
responded to as causing a 'panic attack' by one officer who claimed the project had 
been 'dumped' on her by her superior officer because 'he had absolutely no idea what 
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to do' (r=sl9_la/010992/fn). The lack of black and whhe instmctions for the 
bureaucratic mind set again rears hs head. 
It is evident that the experience in Phase Two repeated the experience of Phase One 
—just on a larger scale. In terms of the variously articulated objectives (those in the 
state's agreed methodology and those in the Police Service's interpretation of that 
methodology), the process seemed a failure. But despite all this at the start of 
December, 440 final reports from the working parties in the work units around the 
state had arrived in Project Job Redesign HQ. Again there was no redesign evident; 
again h was dommated by a shopping hst for equipment. The Project coordinator feh 
that he would have 'liked to see h go a bh deeper ... but there's been some good ideas 
come out' (r=m20_l/301192/@437). His task now was to collate all the information 
mto one 'fancy looking report', as he termed h, so that the Assistant Commissioners 
and the senior executives of the Service could respond to the ideas, before he made 
sure that the troops were given feedback on their comments, cognisant of the 
comments about no-one ever listening. Thus was born Phase Three. 
7.4.6 Doing What Comes Naturally 
It took three months to collate all the information into the fancy looking report. The 
commentary from the troops was classified into nineteen different categories, 
comprismg 129 different sub-categories (see Table 7.7). Desphe managerial comment 
bemg that the major topic covered was the "Santa Claus" list, the final report showed 
that, m fact, this bottom up process had come up with some very significant areas of 
concern in regard to operational efficiency. The dominant area was headed 
"procedure": known to most police as real police work. They may not have got down 
to "taking the jobs apart and putting them back together again" as the Industrial 
Relations manager had suggested and expected, but they certainly had thoroughly 
analysed the current work design and suggested numerous improvements. 
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Table 7.7 Issues Raised in Participative Job Redesign Exercise, by general area and 
number of sub-components 
Heading 
Procedure 
Policy 
Staffing 
Equipment 
Training 
Accommodation 
Career Structure 
Budget 
Rank Structure 
Rosters 
Communication 
Criminal Justice Commission, Intelligence, 
Morale, Occupational Health and Salcty, 
Performance Planning and Assessment, 
Promotions, Other Departments, Regions 
Source: r=sl 1 1/110293/attach 
Components (n) 
27 
21 
15 
14 
12 
$ 
I 
7 
7 
fi 
3 
no sub classifications 
Each of the regional commands received a copy of the fijll report, and a regional 
extract for their region. Phase Three involved the Project Job Redesign team talking 
to each of the Assistant Commissioners in person, presenting their copy of the report. 
This phase took place during March and April of 1993. The Assistant Commissioners 
were to 'vahdate the contents and respond to the issues raised' (r=m20_l/300393/fii). 
The written response was to be in Project Redesign HQ by the end of May. 
Prime amongst the concerns of the Project Coordinator was that the Assistant 
Commissioners should develop a sense of ownership of the outcomes of the 
participative process, and give due recognition to the value of the content. This 
concem reflects the sentiments aired around the State by the workers that h would 
all be ignored, and that the stafiis quo would prevail. That the tendency for the status 
quo to prevail was cmmbhng, even if ever so slightly, is hinted at in the move towards 
trying to get the ideas from workers accepted by management. As the following 
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exchange between the project coordmator and a newly appointed Inspector in one of 
the regional commands indicates h was going to require more work to dissolve the 
gluten holding the cmmbs of the status quo together: 
Coordmator: I'm very pleased with the cross section of responses that 
have come out in this report 
Inspector: Surprising, seeing that most people were saying "what 
do we have to do this for?" 
Coordinator: It's good that they should question things, that's what this 
process has been all about 
Inspector: That's why we should stop it now! 
(r=m20_ 1 &r=s24_ 1/3 003 93/fo). 
It would seem that this new and young Inspector recognised a challenge to his 
poshion-defined authority from the extension of voice and empowerment to the 
troops below him, and was not feeling too comfortable about h. It had after all taken 
the project coordinator approximately twelve months of intimate involvement whh 
the trials, tribulations and triumphs of the participative process to shift his values from 
the paramilitary set to an embrace of the participative method. The strength of the 
rank-consciousness, and the success of the acculturation of "young" people to that 
consciousness mitigates against the presumption that "young blood" is more 
receptive to change than the "old guard". 
The tremendous shift in values required to achieve a perceived success for any 
empowerment initiative is dependent on some form of culture management process. 
In the attempt to hnplement participative redesign in the Service there had not been 
any such attempt to manipulate the organisational culture to accept worker 
empowerment. That it was missing suggests that the assumption of the Joint 
Coordinating Committee, the Industrial Relations Manager and the project 
coordinator was that cultural change would follow the stmctural lead of the job 
redesign project. Stmctural manipulation is after all quicker to achieve than cultural, 
facihtatmg the achievement of a "speedy resolution" to the project, as desired by the 
Commissioner. That it took the Project Coordinator almost a fiill year of total 
immersion m the task to recognise the benefits accming from worker participation is 
testimony to the need for a concerted effort in managing the culture for successfiil 
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change mterventions. It is unlikely that the young Inspector, concemed about his own 
authority base would accept and own the findings in the report. 
In terms of my model of empowerment, this aspect is closely related to Quadrant 3, 
in terms of building a relationship of commitment between all staff and the goals of 
the change initiative. The major attention had been focussed on an anticipated apathy 
and/or resistance from the troops, but m fact the dominant blockage lay in managerial 
resistance to the initiative: 
I think the managers have got to be the ones to say, look, for this exercise, that they 
were really caught out,... I think 98% of them have never talked to these people [the 
staff], never listened to them ... it's a tragedy (r=m20_l/220793/@358). 
As at November 1993 Project Job Redesign had not come to a close. The responses 
from Assistant Commissioners and senior executives were still being collated in June 
1994. This may be a consequence of the inordinate level of reform being undertaken 
in the Service, and the lower priority accorded by these executives to this last part of 
the job redesign task. Or it may be a consequence of resistance to the process 
observed during Phase One and Two at the managerial level, extended to the highest 
levels of the Service. Although there was no mechanism established for formally 
evaluating the outcomes of the participative redesign activity, the perception of the 
Project Coordinator is that in terms of the objectives stated for the project, this $1 
nulhon exercise [conservative estimate by the Project Coordinator] did not deliver a 
return on investment for the pay rises granted under the banner of stmctural 
efficiency. In other words he felt that it did not achieve any of hs stated objectives. 
This opinion was not shared by the Senior Executive responsible for job redesign — 
to him there had been several beneficial latent consequences. 
7.5 Intended and Latent Consequences 
The project may have been stimied in its goal achievement by managerial resistance, 
but there were several latent benefits of the process. In the eighteen months of the 
project the Service had been exposed to an intense communication exercise. The 
Commissioner's statement about the project being a consuhation mechanism had 
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indeed been achieved. The Service had taken a preliminary, but significant step, to 
becoming a more consuhative organisation, or so thought the Industrial Relations 
manager. He maintained, as did the Project coordinator, that although some managers 
were resistmg pressure to consult on planned changes there were those "converts" for 
whom job redesign had opened up new vistas of opportunity. The Project 
Coordmator was one amongst these converts (which appeared to come as a surprise 
both to him and to the Industrial Relations manager). The goal of increased 
cooperation between the parties, suggested by the Austrahan Industrial Relations 
Commission as an outcome of the process, was achieved. The project coordinator 
and industrial relations manager both commented that there had been significant 
improvements in Union to Service relations. 
Some of the information that had been generated in Phase Two was usefiil to the 
Service, particularly the issues raised in Training and Policy. In some ways, the 
information generated and its potential will allow the achievement of the Services 
third objective for the process: to train employees in the skills needed to work 
effectively. As the Industrial Relations manager said: 
what came out of it wasn't a total write off", there will be a lot of changes happen as a 
consequence of this ... The pay off" or value may be years down the track 
(r=m2_l/161193/@508). 
The pay off to which he was referring was the values shift, or organisation 
development, aspect of the whole project. The project had in that way been an 
"enormous benefit" to the organisation. 
There had also been a noticeable value shift in regard to the unsworn staff. While still 
lesser beings they are now more often considered. The Annual Reports provide some 
documentary support for this. In 1991-92, a caption to one of the photographs states 
that 'highly qualified and motivated unsworn members provide much of the support 
required to keep operational police in the field' (p47). In 1992-93, unswom staff 
retained the picture caption (p27) and had a main text mention in regard to the 
Service's efforts at ensuring all members of the Service had the 'opportunity to 
participate m professional development activhies' (p22). The 1993-94 Annual report 
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retains their mention with the note that the unswom staff training program 
commenced in April 1994 (p28). Annual reports for previous years had made no 
mention of the unswom staff other than to mention numbers. 
Desphe the start of this value shift, the Industrial Relations manager was not looking 
forward to taking responsibihty for the introduction of enterprise bargaining. The 
evidence before hhn from Project Job Redesign suggested that enterprise bargaining 
may weh "flop". 
Service-wide Project Job Redesign may well have flopped in achieving its stated 
objectives and in delivering empowerment. But there is evidence of pockets of 
change: led mostly by the Job Redesign converts. Several of the working party 
members and the Project Redesign HQ team found promotion, which some attribute 
to involvement in the project. They find themselves more open to worker 
participation especially when change is being mooted. As one of the original working 
party members, now leading up one of those pockets of change, suggested: 
its been hard work, its been a frustrating time, but it was them and us. This concept 
brought them all together (r=ml 2_1 a/260893/@940). 
"Us" refers to management. This process bringing "them" together suggests that h 
will indeed be some time before managerial values fiilly embrace worker 
empowerment m the Queensland Police Service. It would seem that, in this instance 
at least, the power relation extant in the paramilitary bureaucracy is indeed in conflict 
whh that needed for the empowerment involved in worker participation. 
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[ALMOST] RIGHT. 
This Chapter presents a discussion of the data developed from the qualitative case study 
conducted in the Department of Employment Vocational Education Training and 
Industrial Relations. The discussion draws two comparisons. The first between the 
rhetoric and reality of the participative job redesign exercise in the Department. The 
second, between the experience and my model of empowerment as presented in Chapter 
Four. The key findings emphasise significant non-alignment between rhetoric and 
reality. Best practice it most certainly was not. 
In this Chapter I describe the approach taken by the Department of Employment, 
Vocational Education, Training and Industrial Relations (DEVETIR) to the 
hnplementation of the participative redesign process. The Chapter commences with 
an overview of the organisational context of the Department. I then move to a 
discussion of the three implementation attempts, drawing initial analytical 
comparisons with my model of empowerment from Chapter Four. The intent of this 
Chapter is to develop issues to be addressed in Chapter Nine's discussion of both this 
and the Police case study. 
8.1 DEVETIR 
DEVETIR is charged with the implementation of all aspects of the Government's 
policies relating to paid work and work relations. As such it offers two major 
advantages as a research site, both of which stem from the agency's fiinction. Since 
1992 the Department has had as hs mission statement: 'Helping to build best 
practices m Queensland workplaces' (Queensland: DEVETIR 1992b & 1994). This 
extends to all Queensland workplaces, public and private. The principal advantage 
stems from an assumption that "best practice", at least in matters industrial, would 
drive the intemal affairs of the organisation. It would be expected that this agency 
should serve as an exemplary model for the participative redesign process under the 
Govemment's implementation of the stmctural efficiency principle (SEP). 
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The second advantage stems from the "service" role offered to other Govemment 
agencies. This department provides industrial relations expertise and consequently 
played a central role in developing the public service workplace reform agenda, 
alongside the Public Sector Management Commission (PSMC) and Treasury 
Department (see discussion in Chapter 6). For the participative job redesign process 
this meant that DEVETIR was the coordinating agency and a major knowledge 
resource base. This again suggests that this agency's approach to job redesign 
internally would be worthy of analysis. 
It would be fair to suggest, on these two grounds, that this agency should look 
favourably on the implementation of participative job redesign. Before examining the 
Department's approach to its own implementation of job redesign, a brief statement 
about the environmental parameters within which it operates will help to set the 
context for the period under review. 
8.1.1 Environmental Parameters 
The Department was formed in 1989 through an amalgamation of the former 
Department of Industrial Affairs with the Department of Employment, Vocational 
Education and Training. Functions from the Office of Public Service Personnel 
Management were also transferred to this Department when that unit was abolished 
in 1990. Its portfolio of responsibihties encompasses the management of the 
government's industrial relations program, workplace heahh and safety, workers' 
compensation, the provision of State fijnded employment services and the 
stewardship of the State's Technical and Further Education (TAFE) and training 
system (Queensland: DEVETIR 1992a, p2). 
This Department comes within the portfolio of the Minister for Employment, Training 
and Industrial Relations. During the period of this research (1989-1994) the 
Department had two Dhectors-General. At the commencement of this research Barry 
Nutter (on leave from his substantive position as a Commissioner whh the 
Queensland Industrial Relations Commission [QIRC]) held the Chief Executive's 
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position in an acting capachy. In July 1992, on Nutter's retum to the Queensland 
Industrial Relafions Commission, Bob Marshman was appointed to the poshion, and, 
at the time of writing, is the present incumbent. Marshman had previously been with 
the Commonwealth Department of Industrial Relations. Marshman's appointment had 
addhional significance in that he was fiilly conversant whh the Commonwealth's 
workplace reform agenda and had been exposed to extensive public sector reform 
based on the social democratic policies' of the federal Labor government. He was 
also chahperson of the tripartite mission which delivered the Australia Reconstructed 
report. Thus, at Chief Executive level, the Department had two operators who should 
have been weU conversant with the stmctural efficiency agenda of workplace reform. 
Given that it was June 1992 before participative job redesign really took effect across 
the pubhc service, h can be argued that during the hnplementation of the participatory 
job redesign exercise this Department had, in Bob Marshman, a Chief Executive fijlly 
versed whh and ostensibly supportive of, the concept of industrial democracy. 
The Department covers three different policy areas: "education", "economic services" 
and "law, order and pubhc safety". Table 8.1 presents some of the pertinent 
operafional data for the Department for the period under analysis. There has been a 
noficeable upward trend m staffing numbers, attributed to an expansion of fiinctions. 
Approxhnately 62% of Departmental staff are men, 38% women. The vast majority 
of these staff were permanent fiiU-time, as part-time positions whhin the Department 
were 'virtually non-existent' (Queensland: DEVETIR 199Id, p22). The available 
temporary, casual and trainee positions are predominantly occupied by women, whh 
contract positions being occupied by men. 
* "Social democratic" is used here in relation to the principles espoused in the Public Sector Reform Act 
1984, the Industrial Democracy policy in Public Sector Employment and so on. See earlier discussion 
Chapters One and Six. 
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Table 8.1 Operational Data for DEVETIR 1989 - 1994 
Year 
1989-90 
1990-91 
1991-92 
1992-93 
1993-94 
Budget 
Appropriation 
('000) (D 
283,587 
376,634 
453,139 
507,841 
525,925 
Actual 
Expenditure 
('000) ® 
320,473 
367,177 
361,800® 
452,921 
445,800 (D 
485,426 
526,400 (D 
514,858 
547,400 (D 
Staff® 
6494 
6224® 
6869 
6355® 
7329 
7409 
Salary 
Related 
Costs ®@ 
© 
63% 
60% 
58% 
60% 
® Source: Queensland: Treasury Budget Papers Series 
® Source: Queensland: DEVETIR, Annual Reports. Where later annual reports offered a "correction" 
the corrected figure has been used. 
@ Expressed as percentage of actual expenditure. Where two figures for actual appear the figure from 
the annual report has been used. 
® Source: Queensland: DEVETIR 199Id, p22 
® The Annual Report for this year shows the cited figure. The Annual Report for 1992/93 shows the 
staff establishment size for 1990/1 at 6869. The anomaly is not explained. 
® Figures for this year do not allow calculation of proportional salary costs. 
Three major program areas derive from the three policy areas. These are Technical 
and Further Education, Labour and Employment Services and Public Safety. The first 
of these program areas. Technical and Further Education, accounted for over 80% 
of the Department's expenditure. The majority of the observational data supporting 
this case study were derived from this program area. The logic underpinning selection 
of this program area was hs similarity to the Queensland Police Service. This is both 
in terms of geographic dispersal across the state and in the perception that "what 
happens in one TAFE college is pretty much the same as what happens in another", 
held by most officers within the centralised administration of the organisation. 
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The TAFE Division has a centralised head office, with five regional offices, 
supporting a state wide network of 32 colleges^, with over 60 campuses and centres. 
Its staff is comprised of teachers, public servants and wages staff (see Table 8.2). 
Table 8.2 Staff Structure of TAFE Division by Classification and Gender 
Classification 
Teacher 
Public servants 
Support Staff 
Total: 5156 
Male 
1840 
514 
990 
3344 
Female 
804 
749 
259 
1812 
Source: Queensland: DEVETIR 199Id 
Note: This is the only year for which a comprehensive breakdown is available. 
The Department decided that its teaching staff were neither required to go through, 
nor be involved in, the job redesign process. Not having to go through job redesign 
was rationalised on the basis of changes to teachers' productivity ostensibly secured 
through the negotiation of a new award in March 1991^. In the TAFE Division the 
job redesign process was seen as being applicable only to the 2,250 permanent public 
servants and wages staff. This represented 43% of TAFE's staff. These staff were 
involved in administration and support services for the colleges. The dehneation to 
"permanent staff only" deliberately excluded temporary, casual and contract 
employees, who made up approximately 5% of the TAFE workforce. Their exclusion 
could not be accounted for by any of my respondents. Approximately 18% of the 
eligible staff were located in head and regional offices. The remaining 82% were 
At the time of writing, TAFE is in the process of moving to an "Institute" model, resulting in the 
amalgamation of locally clustered colleges into larger Institutes. 
Teachers in both the TAFE system and the Education Department had been involved in extensive 
changes to their respective role statements. The introduction of principal teachers and advanced skills 
teachere were part of this revision. Both the Education Department and DEVETIR absolved teachers 
from involvement in the participative job redesign process as a consequence of the protracted work 
value hearings conducted by the Queensland Industrial Relations Commission around the state. 
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located in the college network.^ Whhin the "support staff' classification the 'majority 
of females are employed as cleaners' (79.2%) (Queensland: DEVETIR 1991d, p43). 
8.2 Research Design and Methodology 
As outlined in Chapter Five, the research for this study is based on field observations 
and interviews conducted during 1992-1994 in both the metropohtan region of the 
TAFE Division and in central units of the Department. In addition, I conducted key 
informant interviews during the same period. This field work was supported by an 
analysis of archival data from the Department as a whole for the period 1989-1994. 
The Department, through hs Joint Coordinating Committee (JCC), offered access to 
any of their work units as potential research shes. DEVETIR, eventually, adopted the 
definition of work unh articulated in the agreed methodology for participative job 
redesign: 
a work unit is a group of employees in a defmable work area which is locally 
organised and may contain a number of job ftinctions which are integrated to provide 
identifiable work outputs (Queensland: DEVETIR 1991a, pi6). 
The deciding factors in my selection of work units were accessibilhy, and the intended 
time schedule for the commencement of the process (to try and allay conflicts whh 
required observations in the Police research sites). The fmal outcome was that one 
central "corporate services" unit, focussed on administrative services, and one work 
unit within the TAFE Division, a metropohtan college, were selected. 
Prior to commencing observations of the participative redesign process I attended 
meetings of the Joint Coordinating Committee (JCC), in an observer status only. The 
aim of these meetings were to "plan" and "control" the implementation of 
participative redesign in the Department. As the discussion later reveals, the 
Committee were somewhat inept at their assigned planning task. Late into the 
implementation of job redesign the planning was taken over, on the Director-
' These statistics are extrapolated from Queensland: DEVETIR, Annual Report 1992/3, p41 and 
Queensland: DEVETIR 1992a, p6. 
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General's instruction, by a member of the senior executive service, responsible for 
industrial relations. The Committee retained an overseeing role. 
DEVETIR made three attempts at the implementation of the participative redesign 
process. Information on the first two attempts detailed in this case study has been 
derived fi-om my own personal file and Departmental archives. My workplace 
observations started at the thne of the third "successfiil" attempt, whh an observation 
of the training program provided to the "Magnificent Seven" facihtators. Once 
trained, they were assigned to work units. I accompanied one of the facihtators as 
he made his rounds of the working parties. I observed the initial work unit briefings, 
where the process of participative redesign was explained to the staff, prior to their 
nommation of working party members. I then returned to all working party meetings 
during the course of the process, from commencement of work on the project to the 
development of the final proposals. At these meetings they usually discussed the 
status of the task, difficuhies in the process and attempted to resolve those 
difficuhies. 
In summary, the data I report here is based on observations of two different types of 
DEVETIR workplace — one head oflBce unit and one college. I conducted ten formal 
observations of the Joint Coordinating Committee, observation of the week long 
training program and ten observations of working parties engaged in the process 
across the two sites. These observations are supported by formal interviews whh 
fourteen "staff' representatives — from AO 2 administrative officers to maintenance 
fitters — and fourteen "management" representatives — fi^om Associate Director to 
Senior Executive level. Finally, documentation relevant to the participative redesign 
activity in the form of initial and final proposals from all colleges in the TAFE 
Division and a sample of work units across other units in the corporate services area 
were made available by the Joint Coordmating Committee. My discussion also draws 
on other documentary material as appropriate made available by officers of the 
Department. 
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8.3 Bureaucratic Efficiency: Bad, Better, Best Practice in the Workplace? 
The history of this organisation's approach to the structural efficiency agenda serves 
a dual fijnction in this analysis. First, it provides a general illumination of the 
confusion surrounding its implementation, which has some importance in regard to 
issues of commhment. Secondly, in this confijsion the underpinning values of the 
Government as an employer, and of hs employees, are demonstrated. Figure 8.1 
provides a summary of the implementation strategy in DEVETIR to guide the 
following discussion. 
First Attempt 
Second Attempt 
ThirdAttempt 
AWARENESS PROGRAM 
WORKING PARTIES SUGGESTED BY WORKFORCE 
Occupational Group Approach 
WORKING PARTIES SUGGESTED BY WORKFORCE 
Work Unit Approach 
SENIOR EXECUTIVE INTERVENTION 
WORKING PARTIES BY DIVISIONAL PRIORITY 
Work Unit Approach 
Figure 8.1 Model of the Implementation Strategy for Participative Redesign in DEVETIR 
As required under the State's agreed methodology, DEVETIR established a Joint 
Coordinating Committee in February 1990 to oversee the implementation of the 
structural efficiency principle in the Department. Its official task was to 'direct' the 
hnplementation of job redesign in the Department (Queensland: DEVETIR, 1991a, 
Appendix 4, p6). The Commhtee had a degree of schizophrenia, or more correctly 
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megalomania, about the extent of its task. The first interpretation it gave to hs role 
accorded whh the State's methodology: 
estabhshing working parties to mvestigate particular working environments, to review 
proposals made by working pailies and make appropnate recommendations through 
Departmental Management' (Queensland: DEVETIR 1990d, 1, p2). 
Two months later it had broadened this official role. The members now saw the 
committee as 'constituted to consider various issues within workplaces and for award 
restructuring processes' (Queensland: DEVETIR 1990d, 2) This was not an official 
dhective, but their own interpretation of the State's agreement. It is perhaps a classic 
example of Weber's assertion that bureaucracy strives to become more powerful, 
seekmg out more areas to control. My draft of the plan of attack for the Committee 
to the task of hnplementmg participative redesign was summarised in Figure 8.1. The 
Committee hself did not have a plan. 
At the time of the Committee's formation Version I of the structural efficiency 
hnplementation strategy held court. Version I, it will be recalled fi^om Chapter Six (§ 
6.1), focussed attention on occupational groupings, for example all librarians, or all 
grounds staff. Version n introduced participative work unit redesign as the focus and 
was operative fi^om June 1990. This caused some confusion for the Committee, as the 
following discussion outlines. 
8.3.1 Awareness Raising 
In June 1990 DEVETIR employees were made aware of the Committee's existence 
through a structural efficiency awareness program, conducted state-wide. The 
awareness program had two parts: the production of a newsletter and the preparation 
and dehvery of workplace mformation seminars on structural efficiency. The seminar 
program was conducted between June and October 1990, and culminated in the 
production of a two hour video explaining the broad concept of structural efficiency. 
The newsletter was ongoing. 
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The awareness program in both seminar and video format, incorrectly focussed 
attention on occupational groupings. The fact that h started post-ratification of 
Version II meant that the focus should have been on the work unit as a whole, and on 
participative job redesign. Although raising awareness of the broader structural 
efficiency agenda and hs relationship to wage determination, both the seminars and 
the video delivered incorrect information on what was supposed to actually happen 
in the workplace under the structural efficiency banner. The saving grace is that it was 
not a compulsory program. Those staff who were 'afforded the opportunity' and 
actually took the time to participate were inaccurately advised that the focus would 
be on occupational groups. Obviously, Representation Branch had not been as 
'actively involved in providing advice and assistance' to hs own Joint Coordinating 
Committee, as it had to other agencies (Queensland: DEVETIR, Annual Report 
1989-90, pi 7). The quality of the advice provided to other agencies is questionable 
given the Public Sector Management Commission's (PSMC) finding that 'staff of the 
Industrial Division [needed] to be better trained and informed on industrial issues' 
(Queensland: PSMC 1991b, p2). 
This incorrect approach, by the agency charged with demonstrating a lead role in the 
process, continued well into 1991. As at June 1991, the Department's Joint 
Coordinating Committee had established five workmg parties looking at occupational 
groups: hbrarians, janitors, store persons, field staff and workers' compensation board 
clerks. At this stage, these working parties had a "whole of department" perspective, 
drawing working party members together from various divisions, provided they met 
the criteria of occupational classification membership. Some of these working parties 
had been in existence since October 1990 and most had expended considerable energy 
on their task of redesigning work for their particular occupational group. But, this 
was the wrong task. These working parties were led by facihtators who had 
participated in the official facilitator training program. They succumbed to the 
direction of the Joint Coordinating Committee, rather than push the point that the 
working parties were looking at the wrong thing (r=m26_2/010492/fn). It should be 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 254 
Best Practice ... Until We Get It [Almost] Right 
noted that the "status", in terms of managerial standing, of these facilitators was not 
high: at most AO 5 level. 
This suggests that this Joint Coordinating Committee, in the Department charged 
with implementing the principle across the public sector, had no idea of what hs 
employer's, that is the Govemment's, interpretation of the structural efficiency agenda 
was. A dhect expression of this lack of understanding on the part of the Committee 
is offered to the Department in one of their Newsletters: 
Our thanks to all for the responses we received to our newsletter, seeking issues for 
consideration by the Working Parties. We will continue asking you for this information 
as the struchiral efficiency process unravels (Queensland: DEVETIR 1990d, [3], 
emphasis added). 
The credibility of the Committee is questionable if the members needed to wait for 
a significant process to "unravel". That this Department should have a Joint 
Coordinating Committee with a membership that (a) was not kept advised on 
developments, and (b) did not seek out that information for themselves, is an 
indictment of those charged with overseeing the implementation of the Structural 
efficiency principle in the Department, in terms of their commitment and industrial 
relations expertise. More importantly, h is also an indictment of the Department's 
commitment to genuinely implementing structural efficiency within its own 
boundaries. FmaUy, it casts a few doubts on the communications processes within the 
Department. An example of best practice it most certainly was not. 
To be fah, responsibility for this "oversight" must also lie with the unions' appointed 
Jomt Coordinatmg Committee representatives. There were five union representatives 
on the Committee, only one of which was a DEVETIR employee. The rest were 
delegates from the Queensland Professional Officers' Association, the Federated 
Miscellaneous Workers' Union, the Electrical Trades Union and the Australian 
Workers' Union. These representatives were employees of the identified unions, 
appointed to act on behalf of all Department employees by the Queensland Trades 
and Labour Council [now ACTU(Q)] (Queensland: DEVETIR 1990d, [2]). That 
these representatives were not aware of this significant error leads to a questioning 
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of the understanding of the executive arm of labour, and indeed of their intemal 
communication processes. 
Following intervention by the training agency contracted to train the facihtators the 
Joint Coordinating Committee eventually acknowledged hs mistake 
(r=m27_2/010492/fh). The training agency requested attendance at a Committee 
meeting to explain what ought to be happening; the request was granted for the 
meeting of July 8 1991. Subsequent to this meeting, the original occupational group 
working parties were disbanded and new work unit based working parties were 
established, and so began the second attempt as implementing stmctural efficiency. 
Following the presentation several members of the Committee and its secretariat 
applied for training as facilhators in order to broaden their understanding of the 
State's agreed methodology for the implementation of the stmctural efficiency 
principle. This was information they should have already possessed. 
Not only was the Joint Coordinating Committee perpetuating an incorrect approach 
to stmctural efficiency, but it seems it was having difficulty in ascertaining the 
"correct" perspective on the degree of employee involvement in the process. The 
extent of employee involvement was subject to differing interpretations, dependent 
on the individual committee members' alignment whh ehher "management" or 
"worker". The fhst hint of this occurs m the titlmg of the newsletter. The first edition 
of the newsletter, produced by the Jomt Coordmatmg Committee as its own initiative, 
was enthled "Employee Participation News". The Joint Coordinating Committee at 
this stage was loaded 5:3 union to management representation, hence labour's 
perspective on the process held sway. 
Subsequent edhions, although produced by the Joint Coordinating Committee, 
carried messages from significant individuals: the Minister (Nev Warburton), the 
acting Director-General (Barry Nutter) and senior executives, ostensibly to 
demonstrate managerial commitment to the process. Two concems are imported at 
this pomt. The first, is that the Minister, Acting Dhector-General and Chief Executive 
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of the TAFE Division contributed to newsletters that carried incorrect detail on what 
should be happenmg m the hnplementation of stmctural efficiency, focussing as it did 
on "occupational groups" rather than "work units". To most staff, their contribution 
would be taken as an endorsement of the content of the newsletter. Although such 
letters may be written by press secretaries, the signatory is taken to be the author. 
They may well have been mis-informed, but one would not have thought so given 
DEVETIR's role m the stmctural efficiency negotiations and hs brief as the industrial 
relations agency. It may well be that the Minister, acting Director-General and the 
Chief Executive of TAFE never read the total newsletters, and so were unaware of 
the errors they contained. This would lead me to question the sincerity of their stated 
commitment to the process. Alternatively, if they had read the newsletters and did not 
comment on the errors, it would lead me to question their understanding of the 
process. Certainly, the Acting Director-General ought to have read the newsletter, 
given his comment about ensuring the benefits of stmctural efficiency were optimised 
(Queensland: DEVETIR 1990d, [3]). Given his background in industrial relations, he 
should have picked the inconsistency of intended agenda and plan of attack. The 
Chief Executive of the TAFE Division (then the Bureau of Employment, Vocational 
Education and Training) ought to have known that the working parties he spoke of 
in Newsletter Issue 4 were looking at incorrect content. That he did not raises 
questions about his stated commitment to implementing the stmctural efficiency 
principle. 
The second concem relates to the notion of employee participation. The subsequent 
edhions were titled the "Stmctural Efficiency Principle Newsletter": the notion of 
participation is removed from pride of place. There was no reason given by the 
Committee for this change. Analysis of the content of the two newsletters leads to the 
conclusion that h was not merely a semantic change, but a deliberate strategy by the 
employer to reformulate perceptions of the participative process as being tied to one 
area only: the implementation of stmctural efficiency. 
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Newsletter One, "Employee Participation News" put the stmctural efficiency 
principle very much in the background, stressing the process of employee 
involvement (7 citations). Newsletter Two, the "Stmctural Efficiency Principle 
Newsletter", returns the principle to the foreground, with the employee involvement 
process surrounding hs implementation as a side issue (4 chations). Employees were 
not to see participation and involvement as a general value shift towards participation 
for the organisation's general method of operation. 
The content of all the newsletters adds fiirther credence to this argument. Each 
newsletter contained several mini-articles, ranging from snippets of information and 
letters to the editor, to reports on progress whh implementing the stmctural 
eflBciency principle. The first edition, "Employee Participation News", was sent to all 
employees, attached to their pay slip. It stressed that the successful achievement of 
the outcomes desired from stmctural efficiency was 'reliant' on employee 
participation. It seemed more concerned with the generalised stmctural efficiency 
goals of pay and quality of working life than with those of productivity, efficiency 
and effectiveness. Labour's dommation of the Joint Coordinating Committee helps to 
account for this. 
Issue number one suggested the newsletter would be a monthly production. Such was 
not to be the case, with production becoming very erratic. Over the newsletter's life 
the content came to reflect more the productivity, efficiency and effectiveness goals, 
and employee involvement through consultation, rather than participation. 
Concomitant whh this change was a reshuffle of the membership of the Committee 
to an equal division of worker and management representatives. 
As this shift was taking place, the mini-articles in the newsletter reflected a certain 
degree of antagonism toward managerial practices, attributing blame for failures in 
efificiency and productivity at the door of poor management and leadership. One letter 
to the edhor expressly stated that stmctural efficiency, ahhough a laudable concept, 
was flindamentally flawed because: 
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too many of our incumbent managers have never been properly trained or educated on 
how to effectively manage people and other important resources ... Basically this has 
led to the existence of a widespread cynicism and scepticism that may well make it 
very difficult to effectively promote shuctural efficiency (Queensland: DEVETIR, 
1990d, [3],p2). 
Table 8.3 suggests that, in addhion to this fault attribution, there was considerable 
conflision on whether the employee involvement process should be participative or 
consuhative, decidmg finally m favour of consultative. Debate in the newsletters then 
surrounded what "consultation" should mean. 
Table 8.3 Comparison of the Newsletters' perceptions on process & major motivational 
focus 
Voll 
Vol 2 
Vol 3 
Vol 4 
Vol 5 
June 
1990 
Aug 
1990 
Oct 
1990 
June 
1991 
Dec 
1991 
Perception of 
Involvement Process 
"Reliant on 
Participation" 
"Largely dependent on 
Participation" 
"Important to 
participate" and 
"Consultation is 
Hazardous" 
"Consultative Process, 
your participation is 
important" 
"Consultative Process" 
Main Motivator 
Pay 
Pay 
Pitch against poor 
managerial practices 
Pitch against poor 
Managerial Practices 
Pitch against 
managerial practices 
Pitch against "passive 
consultation" 
Union: 
Management 
Ratio 
5:3 
5:4 
5:4 
5:4 
5:4 
Volume 6 not available 
Vol 7 July 
1992 
not raised Future Pay scheme 
(enterprise bargaining) 
4:4 
The change after Volume five is significant. The debate which had raged throughout 
the first five issues on whether participation or consultation was the correct employee 
mvolvement process did not receive any coverage m Volume 7. Similarly, there were 
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no more disparaging letters to the edhor indicting management. Instead this edhion 
"get's down to business", focussing on telling the reader about the required phases 
of the redesign process (as did the mysterious Volume 6, based on edhorial comment 
in Volume 7). The coincidence of management-union balance whh this new and 
applied focus would be described by the agreed process as management taking a 
facihtative role. I would suggest that what it actually demonstrates is a reassertion of 
managerial control. Also significant is that, by this time, the union representatives on 
the Committee were actually Departmental employees, rather than the original union 
officials (who had slowly been replaced over the life of the Committee). This new 
focus is therefore an indicator of the deference behaviours typical in 
superior/subordinate relationships in the bureaucratic hierarchy. 
That it was an issue of managerial control can be found in the Joint Coordinating 
Committee minutes. These record that h was a management representative^ who 
suggested 'some improvements to the Newsletter ... and suggested that more relevant 
articles be put forward' (JCC: Minutes of Meeting, June 1992, emphasis added). The 
same management representative requested that h be put on the record that he was 
pleased with the revised format and content at the next Joint Coordinating Committee 
meeting (JCC: Minutes of Meeting, 28 July 1992). There is added support for this 
assertion of managerial control when events external to the Joint Coordinating 
Committee are considered. 
At the time of the publication of edition seven significant changes in executive 
personnel were occurring. There was a change in Minister and Director-General, with 
the appointment of the Honourable Matt Foley to the portfolio, and the appointment 
of Bob Marshman to the Chief Executive poshion. The perspective of both the 
^ This particular managerial representative was a "right hand man" to the senior executive charged with 
responsibility for the implementation of the participative redesign process, subsequent to the findings 
of an extemal consultancy, which I discuss in the next section. 
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Government and the Dhector-General on "participation" are evident from statements 
in the Strategic Plan. 
Mmister Foley suggested that building best practice in Queensland workplaces would 
provide the Department whh a 'great challenge ... over the next several years' 
(Queensland: DEVETIR 1992b, Foreword). Such a challenge not only lay in the 
Department's brief to assist aU work places, but also in securing significant reform in 
hs own backyard. This was recognised by the new Director-General in his statement 
that: 
[n]one of these objectives will be achieved unless the staff of the Department is highly 
skilled, highly motivated and participates fully in planning and decision-makmg 
processes. The development of a new and vigorous commitment to our clients will be 
a key ingredient... (Queensland: DEVETIR 1992b, pi). 
In order to achieve this it was recognised that a new organisational cuhure was 
required, and that this was a major challenge. In that new culture there would be 
'strong leadership from management ...[and] consultation with employees in the 
decision-making processes' (Queensland: DEVETIR 1992b, p 12). It is evident from 
these two extracts that the interpretation of "participation" carried by the employer 
is that participation equals participation in a consultation process, not in the decision-
making process per se. Such a perspective is in line with the intentions of the 
Australian Industrial Relations Commission (AIRC) (discussed in Chapter 1), but 
obviously protects managerial prerogative. 
Retummg to the content of the newsletter, the new balance of union and management 
at the Joint Coordinating Commhtee seems to reflect the new Director-General's 
concern for 'strong leadership' from management towards the achievement of the 
broad goal of 'implement[ing] measures to improve the efficiency of industry 
(organisations) and provide workers with access to more varied, fulfilling and better 
paid jobs' (Queensland: DEVETIR, 1991a, p6, appendix 4) established by the 
Queensland Industrial Relations Commission for the job redesign exercise. 
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8.3.2 Towards Empowerment? A Comparison with the Model 
Quadrant 1 =*> Values 
Quadrant 1 of my model is concerned whh "Values". This quadrant of the model is 
concemed with the values expressed by the leadership team, and in hs statement of 
mission and strategy. I have asserted that leadership is important in promulgating the 
organisation's values and developing an appropriately supportive culture. I further 
asserted that these values should be reflected in the actions of management at all 
levels. The account presented above of the Department's inhial approach to the 
implementation of structural efficiency demonstrates that there is a degree of conflict 
between management and worker in their perspective on the process, much of which 
stems from the underpinning value base. 
At Chief Executive level, while Barry Nutter was at the helm, job redesign was of 
httle organisational importance. The Department had established a Joint Coordinating 
Committee as required and the implementation of the structural efficiency principle 
for DEVETIR was its concern. The fact that the Committee members were headed 
down the wrong path for a full year was of little consequence to the executive 
management group. The notion of presentmg a best practice model for the rest of the 
public service, or indeed, about the implementation of best practice in their own 
domain was of no concern. In their defence, there were more pressing matters than 
participative job redesign hnpacting upon the Departmental executive at this time, not 
least of which was the restructuring of the organisation of vocational education (the 
dominant business of the Department) and the plethora of reforms initiated by the 
Goss administration (see Chapter 6, Table 6.5). 
Indicators of this lack of interest in providing a role model to other departments are 
fiirther demonstrated in the results of a survey of all public service department Joint 
Coordinating Committees, conducted by the Joint Structural Efficiency Committee 
(JSEC) secretariat m October 1990. In the collated results DEVETIR's own activities 
did not get a mention, except as regards the question of budget aUocation. When 
coupled whh the knowledge that no working parties had been established (SEP 
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Newsletter No 3), and that an awareness program containing incorrect information 
was stiU in progress, this lack of inclusion can be interpreted as suggesting one of two 
things: either, that Representation Branch did not "check up" on its own agency, 
based on an assumption that "we couldn't possibly get it wrong"; or, that DEVETIR's 
own activities on implementing structural efficiency were not proceeding well and 
that Representation Branch^ did not want to flag this to the other Departments, as 
theh own reputation as a knowledge resource base may have been sullied. The easy 
solution is to omit DEVETIR. 
However, things change over time. Eighteen months later a survey was conducted by 
a facilhator concerned that things were not progressing too well in his own agency. 
This identified DEVETIR as a "lead department", out of the eighteen departments, 
at least in terms of the number of working parties established. The Department lost 
their number two ranking when overall establishment size was factored in. This 
relegated them to 5th in the "lead department" stakes. At this stage they had sixteen 
working parties established concerned mostly whh head office work units 
(Correspondence, May 1992). 
The lack of understanding of and commitment to the process resonates through the 
data underpmnmg this discussion. It is a lack of understanding shared by management 
and worker alike, and by theh executive bodies. It created problems of credibility for 
the process and those involved at the project management level, especially for 
members of the Departmental Joint Coordinating Committee and its secretariat. Yet, 
the Committee hself was never questioned. This may be attributed to three factors. 
The first of these relates to the systemic nature of bureaucratic authority and to every 
pubhc servants' understandmg of the way the system operates (cf Discussion Chapter 
Two, §2.3). By this, I mean that the Joint Coordinating Committee was created as a 
distinct entity whhin the bureaucratic structure. It had been assigned a fiinction, 
which was (relatively) clearly specified. The staff whhin that unit were assumed to 
The Representation Branch of DEVETIR provided secretariat support to JSEC. 
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have the technical qualifications to support the function of their positions. The very 
nature of the bureaucratic authority relation would suggest that there should be no 
reason to question the capability of those in office. 
The second factor builds on the nature of the authority relation. The "Joint" 
Coordinating Committee comprised management and union nominees. The tradition 
of deference in supervisor subordmate relations became more evident as the numerical 
balance shifted in favour of management and the positions allowed to union 
representatives were fiUed by Departmental employees. Ergo, the Committee became 
a management tool and was beyond question. The thhd factor relates to the "balance" 
of union and management nominees. As the Committee included union nominees, 
workers were satisfied that their interests were being protected. Hence, there was no 
cause for question. The Joint Coordinating Commhtee was presumed by all to be 
doing hs job, if anyone ever gave h any thought. 
Consider now the time frame which has slipped past in the execution of the Joint 
Coordinating Committee's job. Version n of the Structural Efficiency Implementation 
Strategy had been operative since June 1990. DEVETIR had been "active" on its own 
hnplementation for a period of over twenty-one months. Pay rises had been granted 
by the Queensland Industrial Relations Commission in June 1990, when Version II 
was agreed upon, and again in July 1991, when the new Public Service award was 
handed down. In March 1992 DEVETIR had not seen any proposals for redesign 
emerge from their efforts, but, perhaps, nor did they care. The major party who was 
concemed about the progress of stmctural efficiency was the Queensland Industrial 
Relations Commission, viz, the state. They scheduled a report-back hearing in the 
Commission for 16 April 1992. In his capacity as the acting Director-General of the 
department responsible for the sector wide implementation, Barry Nutter issued a 
letter to all departments requesting information on progress to compile the required 
report. 
The officer charged whh compiling this report suggested that h was a: 
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very impromptu affair. [The Director-General] wanted merely to be prepared for a 
possible question from the Commission on the sector wide progress. The hearing itself 
[on 16 April] was just about the Regional Health Authorities (r^=m25_2/l 30592/(2)5). 
What the impromptu report revealed was the extent of variation across the sector. 
This served two purposes. First, it prompted DEVETIR's Representation Branch to 
state that they were formulating a 'strategy and processes for monitoring the progress 
and evaluating the general effectiveness of job redesign' (Queensland: DEVETIR 
Annual Report 1991/92, p99). This never fiilly materialised. Second, in the context 
of DEVETIR's own efforts, it also brought home the fact that this was not merely an 
exercise to be gone through — the Queensland Industrial Relations Commission as 
an external force, with considerable weight, was likely to check up again. Indeed, 
another report back was scheduled for June 1992. This is one logical rationale for a 
flurry of activity, which resulted in the third change of direction for DEVETIR's 
stmctural efficiency efforts. 
When logic meets the necessity for self-preservation, change is bound to occur. The 
Acting Director-General was shortly due to retum to the Industrial Commission to 
resume his post as a Commissioner. As the "caretaker" Director-General he was 
accountable for the successful achievement of the implementation of the workplace 
reform objectives accompanying the stmctural efficiency agenda, established by the 
state through the aegis of the Queensland Industrial Relations Commission. Had he 
retumed to that fold having been unsuccessful in that task his very credibility could 
have been questioned. Again, the bureaucratic personality comes to the fore: it 
would be difficult for the Acting Director-General to accept failure on these terms. 
Indeed, his own vocational security could be jeopardised if h could be shown that his 
lack of initiative had directly or indirectly created the poor response in DEVETIR. 
The varied response in other Departments could legitimately be attributed to either 
lack of industrial relations expertise and understanding, or agency mis-handling of 
theh hnplementation process. In his own back yard this would be a little more difficult 
a charade to play. The time had come to take action to legitimate his industrial 
leadership, and find something or someone else to blame. 
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8.4 Project Job Redesign — Take 3 
On June 11 1992, the acting Director-General commissioned a firm of extemal 
consultants to find out why job redesign had been unsuccessful thus far within 
DEVETIR. The consuhants' brief was to: 
review the job redesign methodology and process used by the Department and advise 
on measures to streamline the process whilst embodying the principles of the 
shnctural efficiency process ([Consultants' Report] 1992, p2). 
At this time, June 1992, DEVETIR had thirty-four working parties, with only two 
initial proposals for job redesign tabled at the Joint Coordinating Committee. 
The consultants were given fourteen days to undertake their review of DEVETIR, 
during which time they interviewed sixteen staff.^  A senior executive later described 
this review as 'quick, but deep' (r=ml l_2/030992/fii). Those mterviewees fully aware 
of the Department's efforts in job redesign included the joint chairs of the Joint 
Coordinating Committee, one working party member and two facilitators. Four 
members of the Representation Branch aware of the overall sector-wide 
implementation plan and process were also mterviewed. The awareness of the process 
by the seven remaining interviewees (all at senior managerial or executive level and 
including the acting Director-General) is highly questionable, and is reflected in the 
first three issues identified in the report as critical to the success of the project. 
The consultants suggested that there was a lack of 'management understanding, 
ownership of and responsibility for driving the process' in the Department. They saw 
this as theh fhst priority for attention. Their second concem was a lack of regard for 
the process as a mechanism for contributing to 'a change in management culture 
within DEVETIR' encouraging management to adopt 'new work practices and work 
roles'. The third concem related to the 'priority of this project and the related 
7 This report later found its way into an August 1993 Cabinet submission on the Progress of the SEP 
in the Public Service. In this submission it was used to assert that the process of participative job 
redesign had not been without its difficulties and that senior management commitment had been a 
problem in some departments. DEVETIR's experience was extrapolated to the entire Queensland 
Public Service on no evidence. That it had been a problem within DEVETIR was not acknowledged 
(r=m26_2/71294/fn). This document was not available under FOI legislation, exemption claimed by 
virtue of its Cabinet status. 
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commitment of resources to achieve hs objectives'. ([Consultants' Report] 1992, pi, 
added emphasis). The upshot of theh recommendations was that "blame" for apparent 
failure was more to be laid at the feet of management, than at the methodology, or 
the process of employee participation. In fact, as with the original Joint Coordinating 
Committee newsletters, management — at all levels — got quite a hammering from 
the consultants. This was not exactly what the acting Director-General was looking 
for. As they summarised their findings: 
Expressed another way, [Company Name] is indicating that while the job redesign 
process of itself has a number of weaknesses ... there are a number of other issues of 
equal significance to the success of the job redesign process and its eventual 
implementation. In short, these related issues can be captured by the buzz words of 
o managerial ownership and involvement 
o rigorous project management 
o strategic change in managerial culture 
o effective organisational learning 
It is our view that unless these issues are confronted m ways that change the behaviour 
of individuals and change the systems available to individuals participating in the job 
redesign process, then the Department can expect no better than the process currently 
being utilised and the outcomes it promises ([Consuhants' Report] 1992, pi2). 
Their final touch laid responsibihty firmly on the shoulders of the acting Director-
General: 
[w]e suggest that the Department will only be capable of unplementing these four 
recommendations if the Chief Executive is convinced of theh value ([Consultants' 
Report] 1992, pi3). 
He was sufficiently convinced of the value of the recommendations to take action. On 
receipt of the report he is quoted as: 'walking out of his office, grabbing the first 
Executive Dhector he laid his eyes on, that was me, and making me accountable for 
the successfiil implementation of job redesign in the Department' 
(r=ml l_2/030992/fn). Almost immediately after receiving the report, Barry Nutter 
returned to his position at the Queensland Industrial Relations Commission, his 
bureaucratic conscience clear. The consultants' documented concern about the 
managerial culture of DEVETIR was his successor's "Welcome" to the Department. 
The consuhants' recommendations were for the most part put into place. So started 
the third attempt at implementing the stmctural efficiency agenda of participative 
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workplace redesign. The thirty-six existing working parties were disbanded and the 
thirty-five trained facihtators discarded. Expressions of interest for seven full time 
project officers for job redesign facihtation were invhed, one for each of the seven 
divisions^ The memorandum advised that 'h is envisaged that officers at the 
A06/A07 level would be best qualified to perform the role' and that their selection 
would be made jointly by the Executive Director for their division and the Joint 
Coordinating Commhtee (Internal Memorandum, 10 August 1992). Gone were the 
A02, A03, A04 and A05 levels previously identified as appropriate by the 
Department's Joint Coordmating Committee. As wiU be recaUed from Chapter 6, A06 
and above equates to managerial standmg and to more likelihood of possession of the 
competencies identified as necessary for facilitators, as outlined in the selection 
criteria origmally distributed to aU Departments by DEVETIR (see Chapter Six, Table 
6.3). 
Whhst expressions of interest for facilhators were being received from Departmental 
staff", DEVETIR invited "concemed parties" to a one day workshop to look at how 
the methodology and process might be strengthened. Again, this was a 
recommendation from the consultants' report, to aid DEVETIR's face saving exercise. 
The focus of the workshop implies that DEVETIR did not take too kindly to the 
consuhants' suggestions that there were significant "problems" in relation to 
managerial commitment, ownership and driving of the process. Management did not 
accept that managerial practices could possibly be responsible for the dire 
circumstances surrounding participative job redesign. Something or someone else 
must be the cause: hence the focus on the methodology and process. 
Across the public sector as at June 1992, only ten proposals for work unh redesign 
had been implemented. In September 1992 senior representatives from the unions^ 
* The seven divisions varied enormously in size; the smallest VETEC had 48 staff; Industrial had 267 
staff Workplace Health and Safety had 266; Employment and Training Initiatives 274; Corporate 
Services had 346; Workers' Compensation had 552 and finally TAFE had 5,921. (Source: Extrapolated 
from Queensland: DEVETIR Annual Report 1992/3, p4) 
^ The unions attending included the Professional Officers' Association and the State Services Union. 
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concerned and executives from significant units"' in the Department attended the 
workshop and reviewed the current state of play, bemoaning the lack of success to 
date and the length of time apparently "wasted". One commented that h had been 
'encouragmg to see the enthusiasm' between members of management and employees 
who had been 'forced to sit down and talk' (r=s32_2/030992/fn). DEVETIR shared 
the major findings from the consultants' report on their own progress. It was 
origmaUy intended to distribute copies of the report to all attendees at this workshop. 
This did not occur on the day. No explanation for this "oversight" was forthcoming 
from the workshop facihtators. At the start of the day attendees were stressing the 
lack of managerial commitment and attributing blame in that area. The Unions' 
concems were succmctly expressed by one of their executive members: 'there's been 
a lack of management responsibihty in the process to try and reach the target date' 
(r=m4_u/030992/fn). By the end of the day, blame had miraculously shifted to the 
facilitators selected to date. The facilitators were at fault because they lacked 
credibihty with management. It should not escape attention that all the invitees at this 
workshop were from senior management (both at the organisation level and at the 
union level). It would seem that managerial prerogative is to hold somebody else 
accountable, whenever and wherever possible, irrespective of affiliation with labour 
or caphal. As a consequence of this workshop DEVETIR developed a "new 
facilhator" training program. The agreed process remained in tact. 
8.4.1 Towards Empowerment? A Comparison to the Model 
Quadrant 2 =» Structures 
This flurry of activity suggests that DEVETIR was seeking to change elements of the 
process and methodology, that is, the stmctures surrounding the participative 
redesign exercise. The evidence before them, both from the history of the process and 
from its confirmation in the consultants' report, demonstrated that there was a 
significant problem m terms of the underpinning values about the process held by the 
'" Significant units included: Public Sector Consultancy Branch (previously Representation Branch), 
Equity Policy and Review Unit*, Human Resource Management Branch and Evaluation and Strategic 
Audit Unit*. In most cases the most senior officer from the unit was present. In the case of the two 
units marked with an asterisk, the senior officer reports directly to the Director-General. 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 269 
Struchiral Efficiency m the Queensland Public Service 
leadership. The impact of these values on managerial practices was not recognised. 
Rather than deal whh the more "difficult" issue of realigning managerial values and 
practices, DEVETIR sought redress through those factors contained in Quadrant 2 
of my model during hs conduct of the workshop discussed eariier. 
Most of the management participants at that workshop were seeking a change in the 
methodology as their first plan of attack, focussing on the task design, the support 
systems and the policies and procedural aspects required to support the 
implementation of the participative redesign element of the stmctural efficiency 
principle. These represent the key elements of Quadrant 2 in my model. The guiding 
assumption for the participants appeared to be that if the condhions are right, then 
commitment and cooperation from management would follow. This provides an 
mdicator of the bureaucratic preference for trying to deliver cultural change through 
a stmctural approach. 
Their solution was to change the support system: get a better facilhator, whh the 
'organisational where whh all to carry h through' (r=ml 1/video). As another said: 
'you can tell that you've got the right person when the organisation screams at you 
for taking them offline' (r=s32_2/030992). A senior union official agreed that the 
facihtators were at fault. She commented that when she had attended as a guest 
speaker for the first group of facihtators tramed that she 'walked in the door and [her] 
heart sank — [she] had a feeling we'd gotten the wrong people' (r=m3_u/030992). 
This was a senttment shared by the majority of union delegates present, and all of the 
organisation's delegates. The unions could not possibly accept that the methodology 
was at fault, they had after all commissioned its development, and worked hard to 
secure its acceptance by government. They could not fault the training program as 
they had also been extensively involved in that. That only left three possible 
scapegoats: workers involved in the process, management or the facilitators. 
It would not sit well for the unions to apportion failure in the process to workers. 
Strategic unionism would caution against suggesting that all managers were at fauh, 
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and would have been seen as an indicator that the traditional adversarial approach to 
industrial relations was alive and well. A rational approach for the unions was 
therefore to lay blame at the facilhators' feet. This move also allowed the unions to 
have some small dig at management in terms of their original personnel selection for 
this "vital" role. The unions' representatives present did not let this opportunity slide, 
intimating that the unions had 'real concerns' that h had taken this long to come to 
a '"sudden revelation" that management commitment was lacking' (r=ml_u/030992). 
DEVETIR had basically persuaded the unions to accept their recommendation for 
change through the guise of a "consuhative" and "participative" workshop, serving 
the best interests of the many, but ensuring that the agenda of the few was carried. 
Whh this agreement in place, the new facilitators, or the "Magnificent Seven" as they 
affectionately became known, were selected and seconded for their new role. They 
went through a five day Facilhator Training Program, conducted by the originally 
approved trahimg agency m October 1992, but vAth "guest slots" from key executives 
m the Department to brief on organisational direction. The target date was stih July 
1993. DEVETIR had nine months left in which to demonstrate best practice in 
participative job redesign. 
8.4.2 ...Strong Leadership from Management 
Part of that best practice entailed demonstrating strong management and leadership. 
The Acting Director-General had already assigned responsibility for the overall 
Departmental implementation of the participative redesign process to the Senior 
Executive of the Industrial Relations Division. The successfiil completion of job 
redesign in each Division was now incorporated into each of the performance 
contracts of the senior executive management team, at the new Director-General's 
insistence. His rationale was that such a move would increase accountability for the 
project within each division, and help in changing the managerial culture noted in the 
external management consuhants' report (JCC: Minutes of meeting, 21 July 1992). 
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During the training program delivered to the Magnificent Seven facihtators h was 
clear that senior management had not previously been interested in the 
implementation of the participative redesign process: 
1 was flindamentally dismterested in the process, it was down to the JCC, if it failed 
it failed — it wasn't in my performance plan. It is now and that's changed the 
complexion immeasurably (r=ml l_2/061092/video). 
The new Director-General's arrival not only changed the complexion of job redesign 
for the senior executive service within the Department, h also changed the 
complexion immeasurably for the Magnificent Seven. During the training program 
they were wamed that their success or failure would be dependent on the 
commhment of management and staff to the process (r=mll_2/091092). Although 
cognisant of the condemnafion of management evident in the consultants' report, this 
executive chose to lay the responsibility for engineering managerial commitment to 
the process at the facihtators' door. As well as the successfiil achievement of 
participative job redesign, managerial cultural change was riding on their backs. 
Should any of them feel this task too great a challenge they were invited to advise the 
executive, who assured them that errant managers would be faced with 'the fiill force 
of the Director-General... to realign their thinking' (r=ml l_2/061092/video). It was 
also stressed to them that senior management would determine the changes to be 
achieved through job redesign, workers were bemg mvited to contribute to how those 
changes should be implemented. This represented a reassertion of managerial 
prerogative, and a show of managerial clout. Employee involvement, at least in this 
Department, was to be based on consuhation, and no one was to get any different 
idea. 
In this flurry of activity, DEVETIR had indeed demonstrated strong leadership. It had 
secured agreement from the unions that the facihtators were at fauh. It also managed 
to secure an agreement that 'where the work unit was sophisticated enough, the 
agreed methodology could be "fast-tracked"' (r=ml l_2/030992). The new vision was 
that the process would be driven by management, for management. These insights 
suggest that whhin DEVETIR the process was not about delivering empowerment 
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to employees. It was about using empowerment as a managerial tool for worker 
control. In this regard, the data presented in the discussion thus far has demonstrated 
that Quadrant 1=*Values and Quadrant 2=»Stmctures were almost in alignment, at 
least from executive management's perspective. The missing pieces are to be found 
m Quadrant 3 =» Practices and Quadrant 4=4>Relationships. The biggest challenge lay 
m securing the cooperation and commitment of middle and line management, and the 
commitment of the work force to the new process. The history of two previous 
attempts at involvement, cancelled after significant expenditure of employee energy, 
may have dulled employee commitment. The history of managerial practices 
potentially doomed the project to continuing failure whhin DEVETIR. 
8.4.3 Take your Partners for a "New & Vigorous" Dance 
In October 1992 the Magnificent Seven were set to take up their role and move onto 
the job redesign dance floor. The discussion in this and following sections draws on 
data from the TAFE Division. Agam, there is a little significant historical background 
material which impacts on the context of the project, especially with respect to 
Quadrants 3 and 4 of my model of empowerment. An exposhion of this history is 
warranted in order to discuss alignment with my model. 
Quadrant 4 =* Relationships 
Quadrant 4 of my model of empowerment is concerned with Relationships. I have 
asserted that to secure commitment from employees the organisation needs to take 
into consideration the work unit chmate and the individuals' needs and values — that 
is the social dimension of work place relations. 
The issue of the work place climate and its impact on the organisational cuhure was 
a major concern for the Public Sector Management Commission review of the 
Department, presented in October 1991". Project Job Redesign had been "under 
*' The PSMC Report is not a public document. It is not available under FOI legislation, exemption being 
claimed as a consequence of its status as a Cabinet document. Citations here are from an intemal 
"Letter to all staff', dated 28 October 1991. The executive summary and key recommendations of the 
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way" for ahnost eighteen months. The report suggested that the Department needed 
improved communications processes, laying responsibility firmly with executive and 
other layers of management (Queensland: PSMC 1991, p5 & 11). They suggested 
that management lacked an understandmg of contemporary leadership and managerial 
practices (Queensland: PSMC 1991, p7). Consequently, staff were neither consuhed 
on, nor involved in, key issues as much as they should be (cf Queensland: PSMC 
1991, p5). They concluded that DEVETIR was a follower, rather than the leader h 
ought to be (Queensland: PSMC 1991, p3), especially in issues of workplace 
relations. 
In the TAFE Division, which had been the subject of several restmctures (one 
respondent figured at least seven major changes in the five years 1987-1992) a 
significant problem in regard to relationships between staff and management had 
developed. These were highlighted by the Public Sector Management Commission 
as a lack of a 'clear strategic vision which [was] meaningfiil and relevant to staff 
(Queensland: PSMC 1991, p4), confiised role relationships between units in the 
Division (Queensland: PSMC 1991, p4), poor managerial practices at all levels, 
especially whh regard to communication and consuhation whh staff (Queensland: 
PSMC 1991, p5). 
To their credh, the Department recognised the problem in the TAFE Division, and 
called in an external consuhant for assistance and advice. In October 1991 he 
presented his report on problems in the TAFE Division to the acting Director-
General. In that report he noted that there was: 
[considerable questioning ... about the behaviour of present official leaders within the 
TAFETEQ organisation ... [and noted] the presence of strong suspicion and lack of 
trust and support across department/work area boundaries (Correspondence: 
Consultant to Acting Director-General 2 October 1991, p3, emphasis in original). 
The consuhant also noted that there was considerable cynicism about change in the 
Department and an expectation that the Division's traditional response to change was 
review comprising a photocopy of pages 1 -12 of the report were an attachment to that letter. 
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that h was 'temporary, under resourced and reactive in nature'. Therefore people felt 
justified in making the statement '"if we ignore it, it will go away like all the other 
changes'" (Correspondence, 2 October 1991, p4). This is significant, given this 
Division's less than enthusiastic response to the job redesign activity between June 
1990 and October 1992. 
The report offered several recommendations which were implemented within the 
Division. Of importance to Quadrant 4 =*> Relationships are the recommendations 
dealing with issues of building employee commitment. The first of these was the 
estabhshment of a "Communications Task Force", to try and build commitment to the 
new stmcture and goals of the Division amongst the staff The second suggestion was 
that a greater role could be played by the support units involved in providing 
employee counselling services during this time of transhion. 
The task force became the "Transition Task Group". Its objectives were to attempt 
to generate ownership and commitment to an improved culture by staff in the 
Division, to open up communication channels, to clarify roles of the various new units 
on the organisational chart and to support managers in changing the cuhure 
(Queensland: DEVETIR: 1991c, [4], p2). In other words hs role was to help secure 
cultural change in the organisation, away from distmst and suspicion, to tmst. The 
major strategy h adopted to achieve its objectives was front line communication, with 
vishs around the state. 
It soon became clear that a significant blockage to engineering change was at middle 
management level, particularly amongst unit directors (TAFETEQ: Minutes of Task 
Group Meeting, 25 November 1991). This confirmed the Public Sector Management 
Commission's findmgs and also that there had been no change in behaviour since their 
review. 
Wirming 'the hearts and minds of people' (Queensland: DEVETIR 1991c, [4],p 2) 
in this Division was not going to be an easy task. Staff in the organisation were 
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advised that the Task Force was available for discussion on a "strictly confidential" 
basis: no names, no pack drill, in an attempt to encourage the opening of 
communication in order to bypass middle management blockages (Queensland: 
DEVETIR 1991c, [5]). This provides an indicator that winning the hearts and minds 
of workers for participative job redesign was also likely to be difficult. 
The second part of the consultant's strategy was put into effect by Counselling 
Services. Employees in the central office were invhed to attend small group 
workshops. 191 staff participated in thirty-four one hour sessions in December 1991. 
This represents 15% of all public servants employed in the TAFE Division, or 27% 
of central office TAFE Division staff (cf Queensland: DEVETIR: 1991d). The 
facihtator of these workshops feh that participative redesign would be one mechanism 
to ease the "displacement" many were feeling in the restmcture of the TAFE Division 
(i^m28_2/251191/fii). The major issue discussed in the workshop was the potential 
of the participative job redesign process for poshive impact on the transhion currently 
facing the Division. The workshop facihtators felt that this positive impact would 
derive from worker involvement in redesigning work to fit the new stmctures and, 
from their evaluation report, it could be inferred that they were successfiil in 
convincing the participants of this. 
The fact that this Division had basically "ignored" job redesign to date was evident 
in these small group discussions. The report on these workshops indicated that 
despite the best efforts of the Joint Coordinating Committee at disseminating 
information for the past 18 months, 80%) of the workshop attendees were unaware 
of the job redesign process or that they would 'play a part in the process' (Report on 
Transhion Workshops, January 1992, p6). Again, the issue of cynicism about change 
was raised, in this context particularly relating to the implementation of participative 
redesign. The report concluded with a whole series of recommendations in regard to 
job redesign and suggested that 'senior management recognise, acknowledge and act 
upon the comments whh regard to Job Redesign, Communication, Morale and 
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productivity' (Report on Transition Workshops, January 1992, pi2). The report was 
given to senior management of the Division for their "consideration". 
These two activities clearly indicate that there was a significant morale problem 
within the Division, stemming from communication blockages. Such a work climate 
is unlikely to be conducive to securing commitment either to the organisation, or to 
the goals of the participative redesign process. Through these two activities the senior 
personnel in the Division were forced to focus on the staffs perceptions of the 
problems. In June 1992 the Joint Coordinating Committee was made aware of low 
morale amongst the troops in the TAFE Division in a presentation from one of the 
soon to be discarded facilitators. She had been working whh the only unit in the 
TAFE Division to have commenced the redesign process (JCC, Minutes of Meeting, 
30 June 1992). This evidence of low morale adds another element of equivalence 
between the Pohce Service and the TAFE Division. 
The July 1992 directive from the Director-General, implying a new and vigorous 
approach to the process in that stmctural efficiency and job redesign would be 
incorporated in the performance plans of Executive Directors, increased the 
commitment and desire of the TAFE Division to commence job redesign. As noted, 
this Division had not been well represented in the redesign exercise thus far, a 
reflection of the priority accorded to the process by senior management. Subsequent 
to the Director-General's directive, the executive director dutifijUy provided a 
prioritised hsting of units to start redesign to the Joint Coordinating Committee at the 
end of October 1992. The fact that there had been little support evident in this 
Division's work units presented a considerable challenge to the "Magnificent Seven": 
that challenge was building commitment, at all levels of staff. 
By the end of November 1992 working parties had been established in several TAFE 
work units. Some of the enthusiasm for the job redesign process generated in the 
December 1991 Transhion workshops may well have been lost in the intervening 
period (Report on Transhion Workshops, January 1992, p 6). The delay did not aid 
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in reducing the perception that the Division "reacted" to change initiatives, evident 
in the consuhant's report. Indeed, it provides a concrete example of the Division's 
"reactive" behaviour. 
Quadrant 3 >^ Practices 
In addition to identifying problems in Quadrant 4, the above discussion highlights 
issues of concern whhin Quadrant 3. This quadrant is concemed whh managerial 
practices, motivation strategies and skill development programs designed to build 
employee involvement and cooperation. These aspects are most easily explored 
through an apphcation of my definition of empowerment to the activhies surrounding 
this organisation's approach to the participative redesign exercise. 
If empowerment was a consideration whhin DEVETIR's implementation strategies, 
h was a restricted empowerment. Those restrictions were both in terms of the "who" 
and "for what" elements of empowerment. The defined sphere of activity was work 
unit job redesign to meet the changes desired and identified by management. There 
were no distinct objectives or mutually pre-determined outcomes for the activity 
other than those specified for the stmctural efficiency principle, namely, efficiency, 
effectiveness and productivity. Quality of working life did not rate highly in 
management's ball-game. It was seen as a return on investment exercise — as the 
senior executive responsible stressed to the Magnificent Seven, the govemment had 
outlaid over $100 milhon to June 1992 and was unconvinced that it had got anything 
out of h, yet (r=ml 1_2/061092). One potential solution, especially feasible whhin the 
TAFE Division was the break down of what management termed "classic demarks" 
(r=mll_2/081092). Productivity was to be the principal focus of the redesign 
working parties. 
The workers treated as "full members" of the organisation whhin this process were 
the Magnificent Seven. They were already well regarded within the organisation but 
it was they who were empowered whhin the sense of my definition. They were 
selected to ensure that: 
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the process at each level ... [was] project managed to ensure there is ownership, 
accountability, clearly identified outputs, rigour in the process used, adequate 
resourcing and clear time lines (Consultants' Report, 1992, p 14). 
The selection process was made more official, complete whh interview. The 
successful candidates were able to demonstrate to the interview panel their capacity 
to deliver project management for the process. This was far removed from the 
original perspective on facilitators. By virtue of their level they had the characteristics 
identified by the Joint Stmctural Efficiency Committee (see Chapter Six, Table 6.3, 
pi 82). 
They were provided with the "skills, knowledge and agency" to complete the task 
through their participation m the five day trammg program. They were advised during 
this program that 'a critical factor in the achievement of the task will be the level of 
expertise of the staff (p=ml 1/091092) in the working party. Training for the working 
party members should be provided by the facihtators on an "as needs" or "just in 
time" basis: they should: 
anticipate problem spots and call in experts, from Staff Trauung and Development or 
the Equity unit or wherever, to assist the process orientation if need be 
(r=ml 1/091992). 
Theh task was to 'challenge people on their proposals' (r=ml 1/091092). Workers in 
the working parties were to be allowed to exercise "initiative" and "discretion", in 
determining how changes proposed by management might best be accommodated in 
the work unit as long as their proposals stood up to challenge. That they were 
provided with skills and knowledge to support the exercise of their initiative by the 
Magnificent Seven is questionable, as will be discussed in the next section. 
8.4.4 Choreographing The Dance 
Having engineered acceptance of the change to a management driven process at 
executive level, the next stage in choreographing DEVETIR's "best practice" 
approach to participative redesign required that the line managers be involved in the 
workmg party. Whilst a requisite part of the original methodology, line managers had 
been able to avoid direct participation through nominating a "representative". 
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DEVETIR now reahsed that without direct involvement, working party deliberations 
may not necessarily retain a sense of strategic purpose. In the TAFE Division this was 
seen as especially important. 
..You see, you have to understand the background to the TAFE people, and I do, you 
have to recognise that people come mto TAFE as a second, third, fourth, career 
choice. You have to also recognise that not all their previous experiences have been 
joyous ones, so they bring a whole set of cultural experiences some of which are 
supportive of management-induced change, others totally opposed to it... The other 
thing is in the TAFE system, is the history of not managing change very well, so 
people are naturally sceptical and suspicious ... (r=ml l_2/220393/ln97) 
It is obvious that this was a widely held sentiment when TAFE's own environmental 
scan also indicated problems in past change initiatives, which was attributed to a loss 
of strategic vision: 
[i]t is important not to lose sight of our vision in the restructuring process — 
organisational change in the last three years has achieved little in terms of improved 
delivery of Vocational Education, Training and Employment initiatives (Queensland: 
DEVETIR 1991b, p65) 
The participative redesign process afforded an opportunity to deliver the productivity 
enhancements that had so far eluded the organisation. 
One of the significant changes desired by executive management was the introduction 
of self-managed teams and total qualhy management. The participative redesign 
process was seen by the majority of the executive management team as a tool to 
engineer this change, especially within the colleges. It was suggested that: 
ultimately you force them through by good example, what you need is some success 
stories - have a look at [College] I mean they are the model, and those models will be 
fransplanted (r=ml l_2/220393/@36). 
The "good example" referred to above suggested in their proposal that: 
[t]he strategies/alternatives identified ... will provide the cenfral focus for the Job 
Redesign Working Party in its aim to improve the efficiency, effectiveness and quality 
of working life of all College Staff. An integral component of this strategy is the 
continued development of the self-managing team model throughout the College and 
the strengthening of linkages between teams. 
Participative redesign moved into the Colleges as a tool for strategic change, whh 
empowerment as a strategy to ensure a smooth integration of, and limited resistance 
to, the deshed changes. However, the desired changes were not directly speh out as 
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'clearly identified objectives ... and the expected payoffs' (Consultants' Report, 1992, 
pi4). They were left as a covert agenda, up to the facilitators to manipulate through 
"chaUenging" the working parties as they went through the process of data collection 
and analysis to meet the broad goals of productivhy, efficiency, effectiveness and 
quality of working life. As the executive responsible for the Department's 
implementation advised the facilitators: 'You can't be seen as a "plant" of 
management... you are the honest broker' (r=ml 1/061092/video). 
The facUitators for the TAFE Division briefed the affected college staff in large group 
sessions on the nature of the task, and on how their 'participation in the process was 
vital' (r=ml9). The first part of that participation was the nomination of working 
party representatives. The nommations had to be approved by the Joint Coordinating 
Committee — a "mbber stamp" process to demonstrate the approval of both 
management and union. 
College working parties generally included representatives from all support units (for 
example: cleaning, stores, grounds) and administration. The TAFE Division 
interpreted the requirement for line managers to be involved as representation by 
either Associate Dhectors responsible for college administration or support units, or, 
in rare cases, by college Directors. The "Magnificent Seven" facilhators were, for 
most part, seen as outsiders, not belonging to the college. As a consequence, the 
management representative usually became the "chairperson" for working party 
meetings. As the workmg parties moved through the process the facilitators decided 
their own attendance was not always necessary, indeed it was not always possible 
given the number of working parties they had to project manage at any one time in 
order to meet theh target dates. The project management perspective imposed by the 
Consultants' advice restricted the time lines for the completion of the activity. The 
recommendation was that the whole process of data collection (see Table 8.4), 
analysis and reporting should take no more than six weeks in any one work unit. 
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Table 8.4 The Data required for Job Redesign 
Step in Process 
Analysis of Current Situation 
- equipment and work process 
- skills analysis 
- organisation and administration 
Establish Cntena for Redesign 
Review Output & Services 
Redesign Work Process 
Training Plan 
Data Required 
* identification of jobs, locations, equipment 
and materials and any other significant 
features of the work process. 
* Strengths and deficiencies of current set up 
* identificafion of active and latent skills of all 
staff in unit 
* identification of preferences to undertake 
training 
* identification of obstacles to skill 
development 
* identification and mapping of formal and 
informal structure of control and 
administration 
* responsibilities for specific tasks of 
organisational or administrative nature 
* problems and delays in management and 
administration issues 
* strengths of current administrative structure 
* identification of standards that could be used 
to "measure" efficiency, productivity and the 
provision of access to more varied and 
fulfilling jobs 
* identification of goods and services provided 
* quality of provision 
* need for altemate provision 
* redesign in accord with established criteria 
* specification of a training plan to support the 
new design 
* identification of training courses and 
providers 
* identification of measures to surmount 
structural and personal barriers to skill 
development 
Source; Queensland: DEVETIR 1991a, Appendix 4, p7 - 11 
At the first working party meetings the facilitators would lay out a suggested time line 
for the project. The thne frame allowed three weeks for the compilation of the initial 
proposal and another three weeks to move from initial to final proposal. The basic 
stmcture adopted by the facilitators to meet this time frame was to recommend to the 
working party members that the best way to collect the information was in an open-
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ended questionnaire, and for each sectional representative to canvass their own 
section. For this they offered a modhied version of the sample questionnaire from the 
original facihtator training program, tailored to meet the college's specific needs.'^ 
One college thought this a 'too simplistic' format and developed two addhional 
questionnaires; they were the one exception among the sixty TAFE centres. 
As with ah plans involvmg participation and consuhation, in the majority of instances 
thne extensions were sought, and granted. Most working parties ended up spending 
twelve weeks on the task, during that time having an average of six working party 
meetings. These meetmgs were mostly deliberations around the data collection delays, 
sorting out which data would be reported, and writing the initial and final reports. 
They were not always harmonious occasions. 
A readmg of the initial and final proposals for redesign suggests that the process went 
relatively smoothly. To accept this would be to miss the issue of deference from 
subordinate to superior officer in the bureaucracy, discussed in Chapter 2. This 
becomes significant in this context, especially given DEVETIR's interpretation of a 
management driven process. There was little dissent evident in the initial or final 
redesign proposals: 'all members of staff fiilly support this proposal' was a common 
response to the "process of consultation" questions. One of the reports suggested that 
any problems with staff acceptance were more a consequence of'"letting go" of old 
values, standards and attitudes by staff as changes proposed in this document impact 
on all aspects of colleges activities' (d=mb_2/pl). Many of the reports highlighted the 
significant benefits from the process in terms of improved communications processes 
and a greater understanding of the "big picture". Getting the big picture and letting 
go of old values were issues of concem for all levels of management, from senior 
executive to line manager level: 
...but what I've done in the TAFE example is I've caused those people to 
think about all the inter-relationships and interdependencies which exist 
between the jobs ... I've got people thinking about how their job impacts 
on others (r=ml l_2/220393/@22); 
'^  See Appendix 2. 
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it was a useful process to look at developmg a more consuhative approach 
to running an organisation (r=ml7_2/030394/(^22); 
...with the ongoing implementation of new technology and the revolution 
underway in the delivery of learning the time is over-ripe for ... staff to take 
on board the need for a change of operation ... (r=ra6_2a/030893/p2). 
Staff, however, appeared to hold a somewhat different perspective on the 
participative redesign process. Few staff actually volunteered to participate from an 
intrinsic desire. Those who "self-nominated" to be involved tended to have fairly 
strong union affiliations. But even whhout such a background, most of the 
"volunteers" did not hold perceptions of managerial goodwill toward employees. 
They were concemed to ensure that workers were not misrepresented (r=s 1/221293, 
r=s9/230294). One respondent summed up the prevailing wisdom of staff whhin the 
Division: 
1 suppose I thought if I didn't [get involved] it would be done around me anyway. 
TAFE's worst habit. It was a chance that something would be heard ... there aren't 
many other forums for putting forward any view in this place 
(r=sl2_2a/161293/@23). 
The majority of worker representatives on the working parties were cajoled or 
coaxed mto involvement, often whh no sense of what they had let themselves in for 
(r=sl7_2a/280294, r=s30_2ay230294). There was a prevailing sense of a lack of tmst 
between management and worker, especially within the TAFE Division, reaffirming 
the consultant's findings discussed earlier. 
The conflicting perspective on the process held by management and worker was 
paramount in the deliberations at my main field observation site. Although it provides 
an "example of one", the staff at this she were "active" in the TAFE Division. 
Through their own occupational group networks (for example stores people, 
librarians) and union contacts they kept in touch with other colleges and reported 
similar scenarios to their own experiences from these network contacts. 
The scenario at this particular site focuses attention on the authority relation and the 
tradition of deference behaviours, coupled with an "us versus them" attitude (r= 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 284 
Best Practice ... Until We Get It [Almost] Right 
sl2_2a/161293/lnl59). At the start of the project, management's perspective on the 
process held sway. In this work unit, the working party comprised representatives 
from eight different support service groups. An Associate Director was the line 
management nominee. At the second meeting he made clear his perspective on the 
process. Participative job redesign was about: 
reviewing college operations, m terms of how we do it, focussed in terms of doing it 
better, warts and all. 
The output from the working party would, of course, 'be somewhat marginal'. The 
logic for this was ostensibly the time frame set — completion within eight weeks. He 
also stated that 'there was an inherent conflict in the process as worker participation 
was not possible in a mle and regulation bound environment' (r=m9_2/020493/fii). 
From the start then, there was little confidence that there would be anything 
significant come of the effort and energy expended by those involved. Notably, the 
"honest broking" facilhator was not present to assuage any burgeoning doubts. 
There was a prevailing sense of a cynical and disparaging sentiment from the 
Associate Director towards those staff present. This particular Associate Director 
was in fact responsible for a unit within the teaching staff of the college. For some 
unstated reason, the Associate Director who held line responsibility for the work 
groups represented on the working party did not want to be involved. This college 
had 112 public service and wages staff Being from a different area the Associate 
Director knew the names of only those representatives from the library and 
administration. 
Not surprisingly, such a start to the process meant that most meetings were quhe 
quiet. At the third meetmg the shence was so deafenmg that the management nominee 
felt he needed to urge people to action, by letting them know that 'this was not a 
witch-hunt' and that they should be keen to see that their deliberations did not 
'remforce the system' (r=m9_2a/160493/fii). The facilitator supported his statements. 
This insphed two other members to draw to the groups' attention the fact that there 
had indeed been reprisals the last time staff gave their tme comments about the 
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system, warts and all, during the 1991 College Review. As a consequence they 
suggested that staff did not really want to be involved (r=sl_2a & 
r=sl2_2a/160493/fn). 
At the fourth meeting, evidence of significant lack of commitment and interest in the 
process was demonstrated through non-attendance by two of the staff 
representatives, and the tardiness of arrival of others. The working party arrived in 
dribs and drab, causing a delay of thirty five minutes. One representative went so far 
as to suggest that everyone should just go back to work rather than sh wasting time. 
This trend worsened over the remaining meetings with the Associate Director absent 
for three sessions. During his absence, the working party appeared much more at ease 
and were much more vocal. One of their concems was the fact that management were 
seen to be driving the process at other TAFE colleges, but what was happening here 
was the opposite — a total lack of support. As one said: 'we've gone from Fridays 
to Thursdays to work around him being here and he's still not here, when he is we 
only have 25% of him at the best of times' (r=s36_2a/200593/fii). On the Associate 
Director's return, the others maintained their newly found voice which created some 
constemation for management's attempts to "censor" the data for the initial proposal. 
The data of concern related to statements about "communication problems" and the 
role played by management in their creation. The Associate Director was adamant 
that he would not sign the report as a working party member, nor would he discuss 
why with the group. He had been given a statement by another of the Associate 
Dhectors who feh that the initial proposal did not present a "tme record" of his area 
(r=m9_2a/080793/fn). This Associate Director was the line manager for support 
services who had refiised to participate in the working party, as required by the 
organisation. As one of the staff representatives suggested, the data could not be left 
out, otherwise 'we're not doing what we said we'd do. I've not spent two months 
canvassing staff for no-one to give two hoots about what they say' 
(i^s36_2a/080793/fii). The matter was resolved through an agreement to a "form of 
words" to be inserted in the proposal: 
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The Working Party believes that the process is flawed as a consequence 
of the selective exclusion of groups central to the college operations 
namely Teachers and Casual Administrative employees. 
The TAFE system is currently undergoing rapid and comprehensive 
change. Consequently this document is only a snapshot of the current 
situahon. In this light it should be recognised that change impinges on the 
currency of such mformation. Ongoing assessment review and evaluation 
is necessary, and hence "quick fix solutions" are problemafic and should 
be disregarded. 
The Working Party expresses the view that the time frame available to 
prepare this submission was inadequate to ensure the identification of all 
relevant issues in a balanced perspective. 
The working party will endeavour to take these concems in their 
preparation of the fmal proposal (emphasis added d=yt2/300793/p39). 
This enabled the Associate Director to sign, but was insufficient for the Director. The 
director composed a five page reply to the proposal, which he required be 
incorporated into the submission to the Joint Coordinating Committee. In that 
response he indicated that he 'had a problem in coming to grips whh the way the 
process of job redesign had been implemented at the college' 
(d=yt2/attach030893/pl). Part of that problem was caused by the generation of some 
negative information, which he deemed unhelpfiil to the process. He singled out for 
attention the comments about poor communication, outdated technology and poor 
management practices. A "warts and all" approach did not seem to please the 
Director. The Joint Coordinating Committee's response was to 'commend the 
working party for such an honest and open document' (r=ml9_2/300893/fn). It is 
worth noting that the senior executive management team of the Department did not 
hold this particular college in high regard, regarding the Director as one of the last 
bastions of resistance to organisational change (F=ml 1/220393), and opposed to most 
of the initiatives emanating from "head office". 
The final proposal was developed from this "honest and open" document. The 
Dhector had earher commented that the issues raised by the working party were not 
really job redesign, but rather "operational matters". As he said, 'if all of these 
operational matters were redressed h would still mean that the jobs would 
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substantiaUy remain unchanged' (d=yt2/300793/attach p4). Something had gone awry 
in the final choreographing of the dance. 
The tradhion of stmctural change within the bureaucratic hierarchy is, h would 
appear, firmly embedded within DEVETIR. Most of the issues raised across the state 
were not job redesign, in the sense of pulling jobs apart and putting them back 
together again, which seemed to be the expectation of management. But they did 
tackle efficiency, effectiveness and productivity issues through suggestions for 
alterations to operational aspects of systems, pohcies, procedures and task design. 
The problem was that this had not been achieved in the way the organisation, 'and by 
that I mean the Director-General and the executive management team' 
(r=ml 1/091092) had obviously hoped h would, viz through pulling jobs apart and 
reorganising them. Rather, the responses had implicated management as a source of 
inefficiency and ineffectiveness. This was both directly — through statements such 
as "write position descriptions for all positions", "improve communication through 
college" and "the executive should consult with all teams in the formulation of plans" 
(d=yt2frrecsl,2&3) — and indirectly, through recommendations for changes to 
systems, policies and procedures which had been designed by management. 
DEVETIR had achieved its intention of consistency across the Department in hs 
"improved" process and it had got back a consistent response. As a managerial tool 
for delivering change it was unsuccessfijl. As a tool for highlighting problems it had 
been very usefiil. Dealing whh the problems was a different issue. 
As at March 1994, DEVETIR deemed hself to be 'in the tail end of job redesign' 
(r=ml7_2/030394/(^1). The 'formal side' of it, in the 'better examples' was finished 
(p=ml7_2/030394/@102), that is reports had been written and submitted as required. 
In the lesser examples — 'the majority of cases — we're saying "weh, lets cut h'" 
(r=ml7_2/030394/(^90). The organisation had decided to leave job redesign and 
move onto enterprise bargaining. The organisation's final formal recognhion of job 
redesign was the creation of a summary document collating the responses of the 
TAFE Division into one document. The inspiration for the creation of this document 
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was the estabhshment of a mini-bureaucracy in the form of Local Consultative 
Committees to deal with enterprise bargaining in the TAFE Division'^ 
(r=m29_2/280394/fii). 
This left the informal side, the actual implementation at the workplace of 
recommendations made by working parties, to the discretion of the Directors of work 
units. It should be noted that under the guidelines of the Australian Industrial 
Relations Commission, changes suggested from participative redesign undertaken as 
part of the implementation of stmctural efficiency were to be introduced before 
negotiations on productivity under the enterprise bargaining principle were 
commenced (AIRC Print K0300, pl6). The logic of this was to avoid what is known 
as double-countmg: getting pay mcreases twice for the same productivhy manoeuvre. 
This was fortuitously overlooked by Department charged with "best practice" in 
industrial relations. 
There was a recognition m head office that this meant that there would potentially be 
httie change in the workplace as a direct outcome from participative redesign: 
it's been very, very mixed. There have certainly been instances where junior people 
have been very surprised that all of a sudden they're allowed to participate, there have 
been a lot of other instances where a lot of energy has been put into consultative 
processes and middle and senior management have decided, well, it's not all that 
unportant and its all gone for nought (r=ml7_2/030394/@246). 
8.5 Intended and Latent Consequences 
It may have appeared to "have all gone for nought", especially in so far as staff were 
concemed. Sentiments such as those below resonated through the Department: 
...I haven't heard anything from this end about it smce. ... It was a waste of 
time (r=s30_2a/230294/@5); 
Whilst the other divisions in DEVETIR were covered by the Core Public Service Enterprise 
Agreement, TAFE was granted permission by Cabinet to be treated as a separate entity. Local 
Consultative Committees were formed in all colleges to raise issues for discussion under enterprise 
bargaining. 
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...its sunk without a trace as far as we know ... I think people expected that. 
I suppose some of the things have probably been done, but they'd have 
been done anyway (r=sl2_2a/161293/@6); 
...I haven't seen much of it yet... once that thmg [the fmal proposal] came 
out it was like a job done, OK lets forget it. So far nothing has really 
changed (r=s28_2a/070394/@4) ; 
A few of the recommendations are being looked at, but they're sort of 
things that would have been looked at anyway (r=sl_2a/221293/@3). 
But appearances can be deceiving. There may have been few observable and directly 
tangible changes as a consequence of the process, but there had been some latent 
benefits. Of these, the major benefit that accmed from the process was the start of a 
cultural values shift, expressed by DEVETIR as the 'fostering of a new culture on 
which fiiture reform can be based' (r=m26_2/071294/fn quoting from Cabinet 
Submission of August 1993). The desire of the Director-General to develop a new 
organisational culture for DEVETIR had in part been met, in so far as there had been 
a preliminary step taken to becoming a more consultative organisation. 
Those staff directly involved as working party members had become more aware of 
the bigger picture, whether or not this was usefiil to them in the execution of their 
jobs. There were several comments from staff involved in the working parties which 
indicated that this sort of cultural change was happening: 
...When job redesign first started, nobody knew anything about it. One of 
their main attitudes, 1 believe in the beginning, was that they said it was a 
whole heap of garbage like all the rest that they do — "forget about it, I'm 
not having anything to do with it". But now I believe they do understand 
that this is going to happen and there is going to be big change for 
everybody. Theu attitudes are changing (r=s9_2a/230294/@104); 
... one of the reasons I did want to get involved was that I perceived if there 
wasn't a person involved from operational level in it then it could just be 
a management "complete yes and everything's fme", whereas that's not the 
case ... 1 wanted to try and have a truthfiil representation of the situation ... 
some of our points of view are acknowledged [by management] more now 
than they were in the past (r=sl_2a/221293/l@48). 
Other working party members suggested that the whole effort had been a waste of 
thne, supportmg the conjecture that h was indeed a very mixed bag. The majority of 
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people dhectly involved in the process whhin DEVETIR were of the opinion that it 
had 'all gone for nought' and had been a waste of time and resources. 
What the process had done was open up hnes of communication previously perceived 
as untouchable, as a consequence of the authority relation, and demonstrated to staff 
that they did have viable and worthwhile suggestions on organisational matters: 
We were all amateurs ... sitting around a table with professionals in this field. ...they're 
used to sitting around a table parleymg on, shoving it back and forth and all that... But 
when you take a cleaner from anywhere and put him with a tradesman's assistant from 
there, sitting down with those sort of people they [management] are going to come out 
on top (r=s9_2a/230294/@484). 
In spite of this opening of communication channels these staff were not looking 
forward to the mtroduction of enterprise bargaining. Most who had been involved in 
the working party did not want to get involved in a similar process, having found h 
quhe stressftil (r=s28_2a/070394, r=s30_2a/230294, r=sl2_2a/161293). The 
rationale they gave for the stress was a perceived lack of skill development to enable 
them to participate fiilly, including assertiveness skills to handle management. 
At the end of the twenty one month project, committing significant physical, financial 
and human resources to participative redesign, all of my respondents were certain 
that, other than the compilation and documentation of common problems across the 
Department, nothing had been achieved. The reports were, for the most part, all 
shelved, whh no follow up on the activity. Empowerment of staff had certainly not 
been an outcome. In the context of the covert agenda of organisational change 
accompanying both the stmctural efficiency principle, and this organisation's desire 
to introduce change through the "back door" of empowering practices, it is worth 
noting that the Department's 1994 Strategic Plan asserts exactly the same problem 
in regard to hs own cultural change as it had in the 1992 plan (Queensland: 
DEVETIR 1994, pl l ) . This lack of progress on cultural change stands, desphe the 
Director-General's assertion that the intervening period represented a 'period of 
significant change for the work force in DEVETIR' (Queensland: DEVETIR 1994, 
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p3). Just what the significant change was remained unidentified. The data discussed 
here would suggest that it had not come from the Department's attempts at 
implementing best practice in regard to the stmctural efficiency principle's 
participative job redesign activhies. 
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CHAPTER 9: TANGO, WALTZ OR FUNERAL MARCH?: 
STRUCTURAL EFFicffiNCY AND EMPOWERMENT 
The case study data demonstrates remarkable consistency and similarity. In this Chapter 
I explore those similarities, discussing them in terms of both my model of empowerment 
and of the main premise of the research question, that is, the challenge participative 
redesign presents to the power relation within bureaucracy. 
This Chapter commences with an exposition of the dance metaphor that has been a 
major theme throughout this thesis, inspired by one of the gums of Harvard 
management, Rosabeth Moss Kanter. 1 then discuss the two case studies reported in 
Chapters Seven and Eight in light of their similarities and differences to approaching 
the task of instalhng the new "commitment" paradigm of labour relations behaviour. 
This discussion facilhates the development of an "ideal" implementation strategy for 
such a task. I conclude the Chapter with an alignment of participative redesign under 
stmctural efficiency with its successor: the enterprise bargaining principle. 
9.1 The Dance of the Empowerment Fairy 
When Kanter suggested that corporate giants needed to learn to dance (1990, p20) 
she had m mmd the private business sector. As discussed in Chapters One and Two, 
the managerialist invasion of the state sector brought with it the prescriptions for 
performance developed whhin the private sector. Kanter does not align her 
perspective on the "dance" corporate giants needed to learn whh any particular style 
of dance. Rather, she uses the metaphor of the dance to express a need for faster 
action, creative manoeuvring, flexibility, agility and suppleness, in closer partnerships 
with employees and clients (Kanter 1990, p20). In her dance, worker empowerment 
is a key strategy to deliver the desired characteristics. 
In my use of her metaphor of the dance, I suggest that it is possible to identify which 
dance organisations are trying to leam. The examples that seem pertinent at this stage 
are the "Tango", the "Waltz" and the "Funeral March". The underpinning logic for 
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this extension of the metaphor comes from the history of dance hself — a brief 
excursus may be in order to clarify my choices'. 
Dance is the wedding of movement to music. It spans cultures and culture, from 
soaring ballet leaps to the simple swaying of kids at a school dance, to ritualised 
performances and processions. Aside from being a means of recreation, dance is also 
a means of communication. The origins of dance are lost in prehistoric times, but, 
from the study of the most primitive peoples, it is known that people have always 
danced. The first dances may well have been to mark important rites of passage, one 
such rite is that associated with death. Our present "Funeral March", where the coffin 
is carried at the head of a procession of family and friends to the burial she, is a 
modernisation of a medieval rite. 
In the Middle Ages the Funeral March was known as the dance of death. This ritual 
procession was performed throughout Europe from the 14th to the 16th century. 
Then it was a danced parade, led by a figure representing death. It was performed 
perhaps with the most intensity during the years of the Black Death, as the bubonic 
plague swept across Europe beginning in 1373. At once grotesque and graceflil, the 
piece expressed the anguish of a diseased civilisation. The dance of death reflected 
the rituals performed by primitive peoples, who had also danced to acknowledge the 
passing of a human life on Earth. Our modernisation of this rite of passage requires 
the "partners" in this dance to come together as pall-bearers, often meeting for the 
first time. They then undertake a joint effort to carry a heavy load to a final resting 
place. The load is solemnly deposited and the pall-bearers separate to continue on 
with their lives, for the most part unaffected by the event, continuing on as they were 
before attending the funeral. 
On a happier note, one of the most popular of ballroom dances is the waltz, first 
introduced to the Austrian court in the 17th century. Its gliding, whirling movements 
' Information on the history of dance is based on materials from Compton's Interactive Encyclopedia 
Copyright c 1993, 1994 Compton's New Media, Inc. 
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hnmediately captivated the courtiers and courtesans. It soon became popular with the 
general public and waltzing swept the European continent. Some people, however, 
found waltzing undignified, and in 1760 the performance of waltzes was banned by 
the church in parts of Germany. Nevertheless, the mania continued, and by the late 
18th century waltzing was common in the cosmopohtan cities of London and Paris. 
People felt the same spirit in the dance that they perceived in the great political events 
of the day: the French and the American revolutions. The waltz stood for freedom 
of expression and freedom of movement. Unlike more courtly dances, with their 
restricted steps and predetermmed poses, the waltz allowed the performers to sweep 
around the dance floor, setting their own boundaries and responsible to nobody but 
their partners. As a dance it still retains a certain popularity: partly because most 
people can offer a passable effort at the waltz, it is not essential that you know ehher 
who your partner is or the "right" steps. 
The Tango is a little different — the dancers need to know each other and the right 
steps. It found fame around the time of World War 1. It came from a dance craze that 
had a strong international influence: hence, the Latin American dances entered the 
baUroom. Among these dances was the Tango, a slow and deliberate dance 
suggesting an intimacy between the minds, bodies and souls of the dancing couple. 
It has been suggested that you should only dance the Tango with someone whom you 
know very, very well. 
Returning to the use of dance as a metaphor for the implementation of the 
participative redesign component of the stmctural efficiency principle, aligning the 
observed behaviour with a particular dance affords a degree of "imagery shorthand" 
to my discussion. A Tango would imply a focused pursuit of the goals, with a sense 
of direction, timing and purpose, by partners fully informed of each others' needs, 
values and aspirations underpinning their desire for involvement in a "real" 
partnership. There is a sense of moving forward as an outcome from the dance, and 
of getting to know the partner even better along the way. I interpret Kanter's 
perspective on the dance that corporations need to learn as being a Tango. 
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A Waltz would imply a coming together of the dancers, but without the sense of real 
partnership present in the Tango. The partners do not need to know each other — 
mdeed, in the dance hseh", they make very httle eye or body contact, except in an ever 
so genteel and proper way. It may well be that the dance partnership may lead onto 
a closer relationship, but such is not presumed in the initial dance. It is easy to be 
coaxed or cajoled into a wahz, there is little need for technical dance expertise. The 
circular nature of the dance hself would suggest an image of no real goal to be 
achieved, other than lasting out the dance until the music stops and then returning to 
your chair, perhaps a little exhausted. This circular nature would also suggest that 
very httle is really changed by involvement in the dance. 
The Funeral March would imply a reluctance to come together in the first place, but 
the partners are forced to do so from a sense of moral obligation. Workers on one 
side of the coffin, management on the other. Their task, to carry the heavy load of 
participative job redesign to hs final resting place. They have no idea of how 
"participative redesign" looks, as it is safely enclosed in the shiny, well made, black 
box of the coffin. The coffin and hs content will be buried gracefully out of sight and 
out of mind at the end of their task, a phoenix-like rise or reincamation not 
withstanding. There may or may not be a commemorative plaque or headstone to 
mark the occasion. There is a sense of direction, timing and purpose, but not of the 
order Kanter had in mind. It is more a case of "lets do this the way h's supposed to 
be done with due solemnity, dignity and ceremony". There is no real communication 
along the way, but there may be some at the "wake" when the ritual is all over and 
things return to normal. 
There is no way that the experiences reflected in the case studies could be described 
by the metaphor of the Tango. A generous interpretation of the Queensland Police 
Service would suggest the Wahz as appropriate. For DEVETIR it would seem 
appropriate to apply the metaphor of the Funeral March. The question now becomes 
one of understanding what created the differing responses. To do that the model of 
empowerment presented in Chapter Four allows a comparative analysis of the case 
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material which should allow an answer to the questions posed for this thesis, 
(represented in Table 9,1). 
Table 9.1 Research Questions to be Addressed in this Thesis 
Can the power relation between capital and labour in a "bureaucracy" be reconciled with that required 
for "indushial democracy"? 
• Can a system of employee participation enter the machinery of the formal organisation 
epitomised in "bureaucracy" and survive? 
• What are the supporting and constraining factors? 
* How might these factors be managed to support the policy shift? 
* Is there a model process for successfully managing an unposed paradigm shift in capital 
labour relations in a bureaucratically administered organisation''. 
9.2 A Background to the Comparison of Cases 
In Chapter Six I demonstrated that the implementation of participative job redesign 
was an attempt to empower workers, within the terms of my definition. Agencies 
were allowed a degree of flexibility as to their operationalisation of the prescribed 
participative redesign methodology. This flexibility came from two sources. First, in 
that there were no specific objectives in terms of outcomes desired. Second, in that 
there were no quality assurance processes set in train, either by the Joint Stmctural 
EflBciency Committee (JSEC) or DEVETIR, in hs role as a coordinating agency. As 
a consequence, the mterpretation of the participative redesign process as undertaken 
by the two agencies studied was different. Yet, in spite of their differing approaches 
and differing outcomes there are some distinct similarities evident. However, prior 
to that discussion it is worth lookmg at the similarities between the two organisations 
m terms of the backdrop to the commencement of the participative redesign process. 
The major similarities in this regard are the dysfunctional context of both 
organisations' cultures; the extent of the necessity for job redesign; and finally, the 
reluctance to accept change. 
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9.2.1 The Organisational Cultures 
The culture whhin the Queensland Police Service has been publicly documented as 
dysfiinctional to the "good order" of public administration — to wh ABC TV's 77?^  
Moonlight State (1987) and the Fitzgerald Inquiry and Report (1989). To deliver hs 
election commitments to accountability in open govemment, and to the pursuit of 
reform in the public sector, especially the Pohce Service, the Goss administration 
released^ the Public Sector Management Commission Report on the Review of the 
Police Service (1993). Shrdlarly, the Criminal Justice Commission's report (1994) on 
the implementation of the Fitzgerald reform program was made pubhc. Whilst 
offering continuing suggestions for organisational change, these latter documents 
indicate that cultural change is happening, albeit slowly. 
The situation in DEVETIR has not been publicly documented, yet the evidence is 
there to suggest that the culture existing within DEVETIR was as dysfunctional to 
the goal of empowerment as that found within the Police Service. This evidence 
comes from Departmental archives and that part of the Public Sector Management 
Commission Review of the Department (1991) which is obtainable under Freedom 
of Information legislation^ 
The major commonalhies between the two organisations relate to the norms of 
communication and to the perception of morale amongst the troops. The Criminal 
Justice Commission suggest that poor morale creates difficuhies with communication 
and m establishmg and maintaining momentum and enthusiasm for change initiatives 
^ Only four of the reports on reviews of all Departments conducted by the PSMC for the Govemment have 
been publicly released. 
' The PSMC were approached under FOI to release the report. Their decision was that only the Executive 
Summary and Recommendations could be released as the rest was exempt material, being prepared for 
Cabinet The justification for releasing these sections was that 'they had been made widely available to staff 
within DEVETIR' (Correspondence: PSMC, 17 January 1995). The somewhat anomalous situation of 
the release of reports on 4 other Departments has not been explained. An explanation for the decision to 
release the review of the Police Service was sought under the Judicial Review Act 1992. The response 
was that 'a more than reasonable period of time has elapsed' since the production of the report therefore 
there was no right to obtain a "Statement of Reasons" (Correspondence: 20 February 1995, Principle 
Private secretary, Office of the Premier). 
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(Queensland: CJC 1994, pi6). The same comments apply to the situation of the 
TAFE division as expressed in the Consuhant's report, noted in Chapter Eight. 
The issue of communication is important. The difficulties whhin the Police Service 
were assumed to relate to the paramilitary stmcture of the organisation (see 
Queensland: CJC 1994; Queensland: Fitzgerald Report 1989). However, this warrant 
does not apply to DEVETIR. I would argue that the similarity of the communication 
problem relates to the very nature of the bureaucratic authority relation in both 
organisations: to the "us versus them" mentality that develops in the superior 
subordinate relation, as expressed by respondents in both organisations. I would 
suggest that the paramilitary nature of the Police Service merely spotlights and 
justifies the authority relation. This common authority relation creates a behavioural 
norm of one-way communication — to break that norm does not "feel" right (cf 
Garfinkel's breachmg experiments). To try and install a process, such as participative 
or consuhative job redesign breaches that norm of behaviour. To be successful then 
significant cultural management is necessary, as articulated within the excellence 
literature. 
9.2.2 The Necessity for Job Redesign 
That job redesign was an extemaUy imposed organisational change is without dispute. 
However, both organisations were ripe for work redesign irrespective of its 
imposition by the Queensland Industrial Relations Commission (QIRC). Both 
organisations were facing internal restmctures. In the Police Service this was 
motivated by the recommendations of the Fitzgerald Report (1989). The restmctures 
occasioned by amalgamation of former departments to create DEVETIR (1989 & 
1990), closely followed by the establishment of the Vocational Education Training 
and Employment Commission whh the consequent abolhion of the Bureau of 
Employment Vocational and Further Education and Training (1991), and the 
recommendations of the Pubhc Sector Management Commission report (1991) all 
created a need for work unit redesign within DEVETIR. 
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In addhion to this stmctural rearrangement of the deck-chairs, came new industrial 
awards (1991 & 1992). In both DEVETIR and the Police Service the new awards 
reduced the number of levels in the hierarchy. In DEVETIR's case the new Technical 
Teachers' and Senior College Teachers' awards also created new positions. Once 
agam, this mdicated a need for work redesign. The state had merely forced the hand 
of the organisations to undertake the necessary job redesign through a participative 
process. 
9.2.3 Resistance to Change 
Both organisations strongly resisted change. Again, in the Police Service's case this 
fact has been well documented for public scmtiny in the Fhzgerald Report (1989), the 
Public Sector Management Commission report (1993) and the Criminal Justice 
Commission report (1994). Once more the extent of this resistance has been excused 
by the inertia consequent to being a paramihtary organisation (Queensland: CJC 
1994, pi6). In DEVETIR's case the documentation has not been open for pubhc 
scmtiny but does exist whhin the organisation's archives. It can be found in those 
Chapters of the Public Sector Management Commission Report deemed available 
under Freedom of Information. It is expressed in both of the consultants reports 
made available to me whilst undertaking this research. It is most clearly enunciated 
in the "Change Readiness Survey" undertaken as part of the development of the 
Departmental Training Plan in late 1992, 
In the Training Plan documentation it states that: '[t]he Change Readiness Survey 
indicated that personnel wiU accept change, but only when change is well planned and 
well managed to minimise risks' (Queensland: DEVETIR 1993, p6). On the surface 
this can be read as a fair comment, but when the fiill detail of the survey is read a 
different picture — one of real resistance — emerges. 
The change readiness survey was based on a random sample of 2130 staff across all 
classifications and all divisions. The instmment used was developed by Andersen 
Consuhing. Their finding was that: 
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DEVETIR is on the positive side of the Change Readiness Profile. However it [the 
score] is very close to zero. This indicates unclear responses to change issues 
(Queensland: DEVETIR 1993, p42). 
The score was point one of a point (0.1) above zero. The dimensions addressed in the 
survey included leadership, stmcture, process and work force. The overall 
interpretation of DEVETIR's performance in the survey does not present a poshive 
picture. Whhin the leadership dimension were the issues of power, innovation, 
managerial style and risk behaviour. People were said to feel that they 'did not have 
the ability to influence the system' or make decisions about their daily tasks. It was 
also feh that 'new ideas were not always welcomed'. Respondents felt that 
supervisors were mostly authoritarian rather than participative in style, and that to 
challenge the status quo was to place oneself at risk (Queensland: DEVETIR 1993, 
p45ff). 
The similarity between the cultures towards change issues in both organisations, 
especially in regard to problems of personal risk through breaching the established 
behavioural norms, is evident. The environment of the time was not conducive to the 
introduction of participative job redesign, even without its status as an imposed 
change. Once again, this is a similarity that defies the explication of resistance being 
attributed solely to the paramihtary nature within the Police Service and generalised 
resistance in DEVETIR. Again, I would argue, in company whh Merton (1940 & 
1968), Benveniste (1977) and Kamenka (1989), that such resistance is a fiinction of 
the very nature of bureaucracy and the mind set which it establishes. Resistance is a 
consequence of bureaucracy's emphasis on the subordination of individuals to socio-
technical norms (Kamenka 1989, pi 33), and the development of sub-group loyalties 
identified by Merton (1940). 
The gums of managerial and organisational theory would suggest that this "culture 
of resistance" can be overcome by an appropriate management process. The 
introduction of participative redesign in the two agencies studied was not 
accompanied by any semblance of a culturally oriented management process. Hence 
the resistance prevalent in both managerial and worker sub-cultures was not 
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sufficiently addressed. The perception was that a "quick fix" inoculation would be 
possible through awareness seminars and briefing sessions, and that, whh that 
achieved, people would conform to the mles and requirements of the process, just as 
they did whh all other 'pohcies dictated by mlers or directors standing outside and 
above the bureaucracy' (Kamenka 1989, pl57). 
9.3 Towards Empowerment? 
The rationale underpinning the application of the Waltz metaphor to the Police 
Service and the Funeral March metaphor to DEVETIR relates to their alignment with 
the ideal-type presented in my model of empowerment (represented in Figure 9.1). 
The data from the Police Service study indicates that there was a little more desire, 
on the part of the organisation, to reap some benefit from the process — they were 
far more serious in their approach, assigning h a "special project" status from 
mception. DEVETIR on the other hand, were a little less interested in the process as 
an organisation, as evidenced by two aborted attempts, followed by an attempt 
foreclosed as a consequence of the desire to move onto enterprise bargaining. 
Quadrant 1 
VALUES 
Quadrant! 
STRUCTURES 
Quadrant 4 
RELATIONSfflPS 
Quadrant 3 
PRACTICES 
Figure 9.1 Model of Empowerment 
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To facihtate discussion I will address each of the quadrants in turn and link the 
discussion to the research questions (refer Table 9.1). 
9.3.1 Quadrant 1 -> Values 
This quadrant draws attention to the way in which organisational values find 
expression and are communicated to organisational members by the leadership, and 
through the stated mission and strategy. This is the most important quadrant within 
the model, as the organisation's culture stems from its values. I suggest that the 
elements contained in this quadrant [mission and strategy, leadership, articulating the 
core values] were excluded from consideration from the very onset of the process, 
possibly a consequence of the less tangible nature of values, as observed by Peters & 
Waterman (1982). As I showed in Chapter Six, the employer's focus was on stmcture 
and practices. Employees' were focussing on practices and relationships. The only 
commonahty between the two parties was therefore Quadrant 3=*>Practices. It is no 
wonder then that the participative redesign process delivered little in the way of 
tangible redesign in ehher organisation, or across the public service. Had Quadrant 
1 formed part of the thinking the participative redesign process would have been seen 
as part of the bigger picture, and would have been integrated in the strategic planning 
processes, rather than shting to one side as a "project". That h did not in the Police 
Service is evidenced in the report of the Criminal Justice Commission: 
To date, the QPS has rehed primarily on a 'job workplace redesign' project to examine 
the way in which work is performed in the QPS. ... As part of this review, information 
has been collected by a series of working parties set up throughout the State ... It is 
doubtful whether the review will generate the information necessary to redesign 
working condition and responsibilihes. No systematic method has been used to collect 
information for the project and there have not been any common or standard issues 
addressed across the State (Queensland: CJC 1994, p82)^ 
I have asserted that there are connections between the quadrants of the model (see 
Chapter Four). If the values are articulated clearly and held by the majority of 
organisational members, they will influence the practices exemplified in the 
organisafion. In the case of the goal of empowerment I would expect therefore to see 
It is evident from this Report that apart from the lack of integration with the bigger picture, the origins of 
the job workplace redesign project as a consequence of the implementation of structural efficiency were 
not appreciated. 
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an increased degree of cooperation demonstrated where the expressed values are 
supportive of the concept. 
The first observation that can be made is that h is clear that the values of both 
organisations did not support employee empowerment. This is evident from the 
background discussed in the previous section and the material discussed in the case 
studies. The existmg culture was antagonistic to employee involvement in a task that 
had been previously considered to be managerial work. It was also antagonistic to 
risk-takmg, and involving employees in a participative redesign process exposes the 
organisation to considerable risk. From the two case studies h would be fair to 
surmise that httle thought was given to the values necessary to support the process. 
There was no one unifying value set to guide the project in either organisation. There 
was mstead a distinct disjuncture between the values held by public service managers, 
police managers, staff and indeed by the Govemment and Unions. Govemment 
wanted a retum on investment, and felt consultation to be an appropriate strategy to 
achieve the goals of the stmctural efficiency principle. The various values held by 
management included ensuring the generation of a "return on investment", and 
clearing faults in the system. The values held by staff reflected an assumption that 
"management mles, OK!". As Ross (1994) recently pointed out '[fjrom the 
employee's perspective, there doesn't seem to be much incentive to accept more 
responsibility or take more risks' (1994, p5). In the case of participative redesign this 
was certainly the case. 
A second observation flows from this lack of unifying values. In both organisations 
the result from this was the creation of mixed messages as to the purpose of the 
process. A consequence of mixed messages is the creation of uncertainty amongst 
staff— those the process sought to empower. This uncertainty generates fear (cf 
Kanter 1990, p62), which has the potential in turn to create forms of resistance. In 
the two case studies several forms of this resistance were observed: ranging from 
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apathy, through to subversion, to barrow pushing. That fear was not just held by 
workers but also by line management. 
The third observation relates to the reliance on stmctural reform to deliver cultural 
change. I have already suggested that little thought was given to the values required 
for the successfiil implementation of the participative redesign process. Obviously this 
is one of the constraining factors for the survival of employee participation whhin a 
bureaucracy. That h was ignored I attribute to the presumption demonstrated in both 
organisations, and evidenced as held by the Government and the Public Sector 
Management Commission, that cultural change will automatically follow from a 
stmctural lead. That it does not is evidenced by the data. As the first Chair of the 
Public Sector Management Commission noted: 
[t]he securing of that cultural change has proved in some quarters to be difficult. For 
quite some time there have been indications that the sector has not uniformly 
undertaken or been able to adapt to the cultural norms implicit with many of the 
structural changes (Coaldrake 1994, p4). 
The issue of cultural change becomes important to the main research question set for 
this thesis when the fiinction of culture whhin organisations is raised. Organisational 
culture dictates the "way we do things around here" (cf Deal & Kennedy 1982). To 
try an attempt at cultural change "imphcitly" through manipulation of stmctures does 
not reach the core values holding the stmctures in place. The culture whhin 
bureaucracy is one of control. The culture espoused by the installation of 
empowerment is one of commitment. Cultural change therefore needs to come 
before, or in tandem whh stmctural change if empowerment is to stand a chance of 
survival (cf Burke & Litwin 1992). It needs to be explich not implicit. To achieve this 
there needs to be not only a serious communication exercise, but an observable 
change in the organisation's interpretation of the control relation hself This is the 
change that Coleman (1990) optimistically believes we are witnessing. The data from 
the two case studies seems to defeat his optimistic assertion. I would assert that to 
see any such change happen within the bureaucracy will take a little more concerted 
effort than that demonstrated in the implementation of the stmctural efficiency 
principle's process of participative job redesign. The power relation has been 
PhD Thesis 
Debbie Kellie 
University of Queensland P^gs 305 
Struchiral Efficiency m the Queensland Public Service 
entrenched for some 5,000 years (Kamenka 1989, p6) to expect hs release in three 
seems at best idealistic. 
The fourth and final observation fi-om this quadrant relates to tmst. One of the key 
values requhed m the culture of empowerment is tmst, as discussed in Chapter Four. 
The very stmcture of bureaucracy has been based on a tmst in the stmctures of the 
organisation, not the people holding those stmctures in place. The attempts at 
stmctural change without cultural support therefore create unease, exacerbated in 
organisations where there is a low interpersonal tmst level, as is evident in both 
DEVETIR and the Queensland Police Service . Neither organisation demonstrated 
a desire to build interpersonal tmst in their approach to the implementation of 
participative redesign. The Queensland Pohce Service came close in Phase 2, when 
the original workmg parties turned facilitators were given the go ahead to develop a 
plan of attack. The experience in DEVETIR with the appointment of the Magnificent 
Seven suggests that executive management was not prepared to risk placing tmst in 
people lower than an A06 classification, that is below accepted managerial level. 
In summary, desphe the prevalence whhin managerial theory of an emphasis on 
values, very little effort was devoted by any of the parties to issues arising in 
Quadrant 1. There was a lip-service recognition, but little understanding of the 
importance of values in a change process. The prevailing assumption was that 
stmcture will change values. Indeed from the employer's perspective stmcture 
seemed to be the only thing that mattered. That stmctures are buih on values did not 
enter into the thinking of either the state, or caphal, or labour in this process. This 
oversight has incurred considerable tangible financial cost, leaving aside the issue of 
human emotional costs. 
9.3.2 Quadrant 2 =*> Structures 
This quadrant is concemed with the "stmctures" in place in the organisation: systems, 
policies and procedures and task design. As noted in Chapter Four, h is also the 
quadrant most likely to reflect the stmcture of power prevalent in terms of the 
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authority relationships established. As shown in Chapter Six, this was the Quadrant 
of mam concern to capital, in this case the Government as an employer. It may well 
be that the very name of the wage fixation principle (viz: the structural efficiency 
principle) blinkered capital to focus on stmcture to the exclusion of other aspects of 
efficiency. An alternate perspective is that the focus by capital on stmcture in this 
case is indicative of the bureaucratic personahty — as I have already demonstrated 
public bureaucracies seem to have a preference for focusing on stmcture. Such a 
focus suggests therefore significant attention to the condhions surrounding the task. 
The case study data clearly shows that both organisations expended the bulk of their 
efforts in this Quadrant. The first striking similarity relates to the control of the 
exercise. Both organisations tackled the project in different ways, but there are 
similarities within this difference. 
The Police Service adopted a stmctured and centralised process from the outset. 
They had a vision of where they were going, they had some specific objectives for the 
journey and for the most part, the knew how they were going to get there, all of 
which was directed by management. In DEVETIR, after a slow start, two failed 
attempts and an external consultants' report, a similar approach to that in the Police 
Service was adopted with the introduction of the Magnificent Seven. A generous soul 
would align the failed attempts in DEVETIR with the Police Service's Phase One 
phot. 
Whether the energy expended on controlling the exercise was directed toward 
creating the appropriate stmctures for empowerment is debatable. In Chapter Four 
I suggested that the stmctures one might expect to see if empowerment was a major 
concern would include such things as joint consuhation fomms, resourced 
appropriately; communication strategies to support information exchange; and 
devolution of authority to facilitate decision making. It is in this area that the 
similarities and differences between the two organisations' implementation of 
participative redesign start to inform the main research questions. 
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The joint consuhafion fora m both organisations during the process were the various 
working parties and the Joint Coordinating Committee (JCC). The two case study 
Chapters have focussed on the dehberations of the working parties. In this discussion 
I concentrate on the Joint Coordinating Committee. In both organisations this mini-
bureaucracy appeared to have problems of credibility whh management, partly a 
consequence of the mvolvement of workers. In both organisations its decision making 
powers were non-existent. Its fiinction was purely to coordinate the activity and act 
as a conduh for the transfer of information. In these two case examples the efforts in 
the task of information transfer are very weak, with DEVETIR coming out on top in 
the maintenance of its irregular news letter. Nehher Joint Coordinating Committee 
would win awards for the goal of joint consuhation, but as noted in Chapter Six this 
was not hs stated role in the Queensland Public Service's interpretation of a "Joint 
Coordinating Committee". 
In sphe of this. Joint Coordmating Committees did provide a useful meeting of minds 
in a non-confrontational style, noted by management both in DEVETIR and the 
Queensland Police Service. In DEVETIR's case the "meeting of minds" was 
eventually management-led as the Trades and Labour Council nominees were 
replaced by in-house union delegates, adding extra credence to the "management 
mles OK!" syndrome. In the Police Service h seemed more to be a "coming together" 
of previous foes, as the unions involved retained their strength with external 
delegates. In the Police Service h was felt that the Joint Coordinating Committee 
would have an ongoing role and that the process of consultation started by stmctural 
efificiency and participative redesign would continue on. 
...It was interesting to hear comments from some of the facilitators [at a public service 
group meeting], they bagged their JCCs. 1 didn't get mto the politics of the thing, but 
they blamed their unions, saying that they didn't have their fmger on the pulse, weren't 
pushy, met once a month and that was it. It's not happening with our JCC. We've met 
regularly every fortnight... we never had that before ... so that's something that's been 
good that's come out of it. But Oh no, our JCC won't let issues lie, not with the unions 
... they're using the JCC to put other ideas forward of course. I think any discussion is 
healthy if you can bnng it back and make it relevant (r=m20_2/301192/@323). 
One of the latent consequences of the participative redesign process within the Police 
Service was the establishment of consultative committees throughout the regions to 
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address issues aired at the operational rank of Constable. It is clear that one of the 
stmctural condhions necessary to ensure the continuance of consultation and the birth 
of empowerment is the need for a strong expression of the workers' voice. 
At this stage, Australian industrial relations' culture relies on the organised labour 
movement to achieve that goal. The Police unions are recognised as being very strong 
— 'unusual industrial organisations' that had exerted 'considerable influence in 
shaping ... management practice' (Queensland: Fitzgerald Report 1989, p280). 
Public servants are now covered by The State Public Semce Federation, previously 
the State Services Union and the Professional Officers' Association. Within 
DEVETIR this union does not have the same membership coverage^ or involvement 
m organisational affairs, hence workers' voices are fairiy easily subdued. The need for 
strength and unity is well recognised in the upper echelons of the union power 
stmcture. It was nicely summed up by Dawson Petie during a National Day of 
Action: "United we bargain, divided we beg" (Speech at TLC Rally, Festival Hall, 
Monday November 30, 1992). Generalising beyond DEVETIR, public servants are, 
on the whole, not a united force. I would suggest that the apparent lack of unity 
between public servants (signified in low union density) implies a certain degree of 
"tmst" in the system. That tmst is based on an assumption that the bureaucratic 
stmcture ensures an equitable and just exercise of power, therefore minimising the 
need for "protection" against abuse of power, as offered by unions, and maximising 
the influence able to be exerted by caphal. 
The normative nature of the authority relation coupled with the lack of strong union 
representatives at the Joint Coordinating Committee ahowed management in 
DEVETIR to retain control of the stmctural efficiency agenda. The exercise of a 
strong voice, as seen in the Police Service Joint Coordinating Committee and in the 
estabhshment of the Constable's Consuhative Committees, mitigates, to some extent, 
the normative hold of this authority relation, allowing for an opening-up of 
^ Attempts were made to determine the extent of union membership within DEVETIR through the SPSFQ. 
The information was not available. 
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communication channels. It seems more likely that ongoing dialogue will occur within 
the Police Service. 
The msights on this issue offered by Coleman (1990, p424) seem pertinent here: the 
rational choice approach to empowerment has greater explanatory potential in the 
Police Service. This however raises a side-issue of affine agency and the unusual 
nature of the police unions. The main reason Fitzgerald saw the police unions as 
unusual related not only to denshy (at almost 100%), but also to the fact that senior 
pohce officers had generally held senior poshions whhin the unions at some stage of 
their career (Queensland: Fitzgerald Report 1989, p280), a case in point being the 
Project Coordinator. All things being equal, h should therefore be easier to generate 
the degree of affine agency seen as essential to align workers' interests whh those of 
management. So whilst it may appear that the police unions' voices are being heard 
and listened to, the nature of that voice is already in accord whh management's 
mtentions. This assists in explaining the issues 'already in the wind' that were raised 
by working parties. A corollary of this is of course the difficuhies experienced by 
DEVETIR in "getting it right". 
DEVETIR's initial difficuhies in the participative redesign exercise stem from their 
assumption of a degree of sympathy to the organisation, or affine agency (Coleman 
1990, pi 58), which just did not exist. When this was realised the approach adopted 
by the organisafion in "Take 3" can best be explained by a neo-Marxist analysis. The 
labour process may weU be a joint activhy, but, and with apologies to Orwell, caphal 
is more equal than labour in that process. In order to retain control management had 
to take in the reins and establish condhions for the task that facilitated the 
achievement of capital's goals, hence the very clear directions to the Magnificent 
Seven about management determining the changes, whh workers "empowered" to 
have input into implementing those changes. Whhin DEVETIR empowerment 
became a managerial strategy of control, but was seen by workers as being just that 
and hence was unsuccessfiil. Had DEVETIR adopted this "control" approach in their 
first effort a different story may have been told. Staff may well have willingly 
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cooperated in the constmction of consent, but having been given a "real" taste of 
unbridled power in the two failed participative redesign efforts were not happy to be 
reined in. That unhappiness found its expression in apathy or conflict. 
In summary, h is evident that neither organisation set out to establish stmctures that 
would lead to worker empowerment. The key issue for my research questions has 
surfaced as the articulation of workers' voice, and the traditional role of the union in 
that articulation. 
9.3.3 Quadrant 3 =*> Practices 
This quadrant is concerned with the development of cooperation. To that end the 
issues of managerial practices, motivation strategies and skill development are 
important. My assumption is that the organisation's values and stmctures will have 
given rise to specific practices. 
The first most obvious similarity between the two cases is the lack of skill 
development offered to the major participants in the process, that is to the working 
party members. 
The State's agreed methodology outlined that the accredited facilitators would be 
responsible for providing training to the working parties, and indeed, a major 
component of the official facihtator training program concerned instmctional skills. 
The first problem under the methodology was that there was no assessment of the 
competency of the would-be facilitators. They were nominated to attend the program, 
they had attended, they were given their certificate of attendance, and a forty page 
instmction manual "Training the Working Parties", complete with masters of 
overhead transparencies and handouts. 
The best efifort at training the working parties came whhin the Police Service. They 
scheduled a residential training course for the working party members with the best 
intentions of achieving their goal. As the case study demonstrated, h was an 
PhD Thesis 
Debbie Kellie 
University of Queensland Page 311 
Shnchiral Efficiency m the Queensland Public Service 
unsuccessful program, as a non-accredhed facihtator (whh rank) took over the 
training program and did not dehver the goods from the training manual. But at least 
there was an effort for Phase One. Phase Two in the Service suffered from the same 
fate as DEVETIR's workmg parties — no training, or at least none evidenced in the 
shes I observed. 
The methodology clearly indicated that training would be necessary, the State, as 
employer, and the Unions both recognised it as essential, as evidenced in the hearings 
before the Queensland Industrial Relations Commission noted in Chapter Six. The 
Joint Coordmating Committees, in both cases presented here, failed to exercise their 
duty of care to ensure that it was happening. 
The reliance on a "Train the Trainer" approach to a project of this magnitude, with 
no competency assessment and no follow up was at best foolhardy, or at worst ill-
informed. I would suggest that the lack of training provision to working parties 
reflects the values towards the project expressed in the two organisations. As an 
imposed change, senior management, for the most part, had little regard for h. 
Training takes time and costs money — two resources in short supply in most public 
service agencies. The time factor was clearly a concem in these two agencies. In the 
Police Service, this was expressed by the Commissioner in his desire for a "speedy 
resolution" to the task. In DEVETIR it was expressed in the six to eight week time 
lines desired for each work units' attempt at the exercise. It is no wonder that the 
outcome did not live up to expectations. 
Training in the task was replaced by directive, once more reflecting the predilection 
of bureaucracy for control by command. The problem however, was that the 
directives were unclear, because the objectives for the process were unclear. There 
were no "deliverables", to use a word beloved of project management practhioners, 
specified to the working parties. In DEVETIR's case this held tme, even after the 
findings of a consultants' review clearly expressed that this was an essential feature 
of future success for the project: 
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the job redesign process must be recast... so that it is undertaken with a clear scope, 
clear objectives, clear work plans and milestones and clear deliverables (Consultants' 
Report, 1992, pl3). 
In both Departments the whole concept of participative redesign was ephemeral, 
made clear to me in the follow up interviews with working party members. 70% of 
those staff members interviewed across both sites had little idea what they were 
supposed to achieve, or indeed, from where the participative process emanated, as 
reflected in the following comments: 
I was a bit mixed up initially. We didn't know what we were supposed to do because 
we had no trammg in it. You know about how to go about the process ... This job 
redesign, was that part of an award or something? (r=s 17/280294); 
I didn't really understand. Like I still don';t understand what it was all about... I know 
they didn't get what they wanted (r=s30/230294); 
It's another report that will end up on the shelves (r=sl 2/161293); 
It was some sort of exercise developed by the Govemment to appease somebody. I'm 
not sure. What was the aun of it? Do you know? (r=s28/070394). 
Two major observations arise from this discussion for successfully implementing 
empowerment in bureaucratic organisations. The first is that successful cooperation 
is dependent on understanding by all parties, as argued in the excellence literature (cf 
Discussion Chapter Four). That understanding has to be supported by a skill 
development program to provide the requisite skills and an attitudinal development 
program to enhance the motivafion of all players. Both of these were missing in both 
cases, and the latter was missing from the State's agreed methodology. The second 
is that cooperation whh directives will happen in a bureaucracy, the problem in 
DEVETIR's case was one of making sure the directives were correct. The culture of 
followmg orders is well entrenched, so much so that bureaucrats follow orders even 
if they do not know why or what for. The question arises of the covert goal of the 
installation of industrial democracy accompanying the implementation of the 
stmctural efficiency principle and of the understanding of that term being 
demonstrated in this context. Interpreting democracy as an opportunity to vote on a 
change, a la representative democracy, seems the extent of the desired democratic 
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participation articulated by the Queensland Govemment m this exercise. It would also 
seem though that workers in these two cases were not that interested in exercising 
even that mhiimal amount of voice, which moves to a discussion of Quadrant 4 of my 
model. 
9.3.4 Quadrant 4 >^ Relationships 
The notion of "organisation man", or for that matter "organisation woman", as a 
collaborative individual committed to the goals of the organisation is one that 
Limerick & Cunnington (1993) would have us believe has arrived. The state would 
have us believe that organisations are moving towards a commitment relationship 
with workers to give the collaborative individual room to manoeuvre for the benefit 
of self, organisation and consumer/client/customer: reminiscent of DuGay & 
Salaman's (1992) commentary on the CultfureJ of the Customer. The data from 
these two case studies shows the Queensland public service is still some distance from 
this ideal. 
Quadrant 4 of my model relates to those elements of organisational life concemed 
with developing relationships based on commitment, particularly addressing the work 
unh climate and the individuals' needs and values. Work unit climate is understood 
here as an expression of the psychological state of the unit — the morale of the unit. 
It represents the sum of the impact of systems, stmcture, and manager behaviours 
on the lived reahty of workplace members (cf Burke & Lhwin 1992). 
In both of the case studies "morale" had suffered significant damage — h is difficuh 
to dance if you are not happy. In the Police case, the problems of morale had been 
well documented. Despite assertions to the contrary from command headquarters, 
morale was sfill at an all time low in the work unhs I observed. There was a distinct 
lack of acceptance of the morale problem: 
I certainly did not consider that morale was as low as it is (r=ml 3); 
Anyone who says there's not [a morale problem] I'll tell them to their face that they're 
a bloody har (n=s22); 
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I heard one of my fellow Inspectors and the union representative telling the 
Superintendent doing this BCD review that there was no morale problem down m 
City. They wouldn't listen to me. Anyway one of the other Inspectors ... he said "gee 
this is a sick station". I said "what do you mean?" and he said "there is that much 
bloody sick leave" and I just said to him "what's that caused by?" and he just said 
"morale". It only supported what we found out, and unfortunately, if you go around 
with your eyes blinkered ... (r=ml 3); 
it's not a Brisbane problem, it's a state-wide problem ... it's administration's fauU 
(r=ml2). 
In the DEVETIR case morale was low as a consequence of the numerous restmctures 
and prior experience of negative handling of change, as outlined by the Public Sector 
Management Commission's review and the Consultant's report As one respondent 
commented: 
[t]he people in the work unit don't really have any gnpes with the other people, they 
have gripes with "the system" ... there were all sorts of prior conceptions which 
inhibited full honest contribution and also made it diSicult for people to feel positive 
about the process and therefore contribute. If people feel positive they contribute a lot 
more. If they don't feel positive it's just a surface contribution that doesn't mean much 
to them. In many cases it was a surface contribution was all that was available.(r=sl) 
Commitment to a new and participative process is jeopardised when introduced into 
negative work unit climates. In both cases the climate was distinctly negative across 
the research sites. 
Little concern for individuals' needs or values was demonstrated throughout the 
hnplementation in ehher agency. In the State's agreed methodology the only section 
which touched on this domain was that relating to the skill development needs of 
staff, through the skills analysis component of the task. In most instances in 
DEVETIR the skiUs analysis focussed more on the skills not presently being used (in 
the sense of how could we better exploit these staff?) than on the desires of staff to 
undertake training. In the Police case, training identification was a major outcome 
from the process, and has been a major benefit for staff. This is evidenced by the 
estabhshment by mid-1994 of a unh at the Academy to develop a competency based 
program of skill development for unsworn staff (the group previously described as 
"the forgotten people"). 
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There was no seUmg of the process to middle or line management or front line staff 
m ehher organisation, other than "we have to do this under stmctural efficiency "The 
process had significantly overiooked the "what's in h for me?" aspect of acceptance 
of new hiitiatives (cf Kanter 1990). In the Police service the emphasis was placed on 
the motivator of pay, at least for the sworn staff. Unswom staff could see no direct 
benefit for themselves, beheving h to be a bh of fuss "about the police pay increase". 
Comparison with Quadrant 4 demonstrates that in both organisations the process was 
introduced into an unwelcommg environment at the staff level. What was needed was 
a major marketing exercise before letting working parties loose on an unsuspecting 
audience. 
9.4 Delivering Empowerment? 
In response to my research questions it would seem that the power relation between 
caphal and labour in a "bureaucracy" is in opposhion to that which is required for 
genuine industrial democracy. There are though glimpses of potential strategies for 
enabling a system of employee participation to survive at least at the level of work 
organisation. Such a system cannot however be mshed into place, needing 
considerable support and constant nurturing. These case studies have identified both 
supporting and constraining factors, which I summarise in Table 9.2. 
If empowerment is to be delivered there needs to be a concerted efifort to ensure that 
constraints are minimised and supports maximised. Table 9.2 indicates that in most 
cases the "support" is the dhect opposhe of the "constraint". The exception being the 
control relation, which I have listed on both sides. The existing control relation is a 
constraint where there is no attempt to allay the fears of those who leghimately 
exercise authority that empowerment will usurp theh status. It is a support only when 
coupled with an active and explich cultural change strategy. Its supportive aspect 
comes from the underpinning value of obedience to directives expressed in the 
bureaucratic control relation. 
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Table 9.2 Constraining and Supporting Factors Identified in the Case studies 
Constraints 
Short time frame 
Lack of specific objectives 
Lack of skill development 
Existing culhire 
Motivations of players 
Control relation 
Trust relationships 
Supports 
Active information dissemination to all levels 
of staff 
Specification of clear outcomes 
Skill development program 
Cultural Management Program 
Unity of values about the project 
Control relation 
Consultation fora for expression of "voice" 
I would argue that h is possible to develop a model process for installing an imposed 
paradigm shift in caphal labour relations in a bureaucratically administered 
organisation. The first caveat to the successfiil installation is an awareness of the fact 
that cultural change should be viewed as an integral element, not as an add-on or 
worse still, an assumed flow-on. The second caveat is that there can be no "speedy 
resolution" to cultural change: imposing new stmctures does not generate lasting 
change. 
Whh the benefit of hmdsight the implementation of participative redesign in the public 
service should have followed a somewhat different process. I have summarised an 
"ideal" process in Figure 9.2. 
Whilst this model has arisen in the context of an ideal process for introducing 
employee participation, it is appropriate to other organisational change initiatives. 
The ideal model demonstrates an implementation framed around a whole of 
govemment perspective, down to a departmental perspective, through the divisional 
perspective and finally to the work unit perspective. The actual model of 
implementation applied commenced from a work unit perspective 
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WAGE PRINCIPLE ENDORSED 
CABINET AGREEMENT ON OBJECTIVES 
CORPORATE MANAGEMENT GROUP COMMITMENT 
DIVISIONAL MANAGEMENT COMMITMENT 
STAFF AWARENESS PROGRAM - DEPARTMENTAL PERSPECTIVE 
WORK UNFF COMMTFMENT 
STAFF AWARENESS PROGRAM - WORK UNIT PERSPECTIVE 
I 
STAFF TRAINING PROGRAM 
WORKING PARTY TRAINING PROGRAM 
PARTICIPATIVE REDESIGN 
Figure 9.2 An Ideal Approach to the Participative Redesign Process 
The first major stage in the ideal implementation model is securing executive 
commhment to both the idea and the intent of the participative redesign process 
within stmctural efificiency. I now describe how this stage may have looked in the 
case of a pubhc service bureaucracy. The first step in getting executive commitment 
would have been briefing Cabinet fliUy on what the wage principle was all about. This 
would have allowed the Ministers a greater understanding of the ramifications for 
their departments. The second step should have been an identification by the 
Government, here meaning Cabinet, as to what h expected the wage principle to 
deliver, expressed both in financial terms and in specific objectives: "a return on 
investment" is an unclear objective. 
It is this step which highlights the "different" nature of public service employment 
relations. Cabinet is seen here to equate whh the Board of Directors of a private 
sector enterprise. The most significant difference is that "government" in its role as 
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an employer is generally not geared to dealing with matters industrial. Cabinet are 
reliant on their chief executive ofificers for advice and guidance. In the case of the 
hnplementation of participative job redesign, that advice and guidance was to come 
from the "Machinery of Government" triumvirate; the Public Sector Management 
Commission, Treasury and DEVETIR. Senior executive involvement in providing 
advice to Cabinet was minimal. It was left in the hands of relatively junior members 
of these organisations, the highest ranked officer in direct negotiations being at the 
AO 8 level. In an ideal situation officers from the senior executive service within this 
triumvirate would have been in a better situation to advise Cabinet as to desirable 
outcomes. 
The third step would then be a briefing for the Minister, Director-General and 
Senior Executive Service managers within each department clearly expressing the 
Govemment's expectations. From this briefing the Director-General and Senior 
Executives (the corporate management group) would be in a poshion to align the 
expectations with the Department's strategic plan, developing a sense of departmental 
objectives for the process. 
There was a body estabhshed withm the original mini-bureaucracy to whom this role 
of securing executive commitment could have fallen: the Joint Stmctural Efficiency 
Committee. The time frame for this sort of an approach would be of the order of two 
months for Cabinet to think it through, with another two months for each of the 
agencies. Four to six months would not be an unreasonable expectation. 
While this stage of executive commitment was going on, the Unions could have been 
developing a general "awareness" package on what the wage principle might mean 
for staflf. This element was undertaken, but few staff were "afforded the opportunity" 
to view the video, partly a consequence of lack of "genuine" commitment to the 
process. 
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Once the corporate management group understood the principle, the Govemment's 
expectations, and had developed specific objectives for the department they would 
be in a position to consuh whh the executive of the Unions involved, and secure 
agreement on direction and intention for each department. This is when the joint 
coordinating commhtees should have been established in each department. Two 
months should be an adequate time line for discussion whh unions. 
The next stage in the model process is securing "middle management" commhment. 
For the public service agencies this would mean divisional management staflf 
discussing with their senior executive the Department's objectives and identifying 
specific Divisional objectives to be achieved through participative redesign. 
Once Departmental and Divisional objectives were known the staff awareness 
program would have been more intense. In-house presentations, in the form of letters 
to all staflf, newsletters, posters, face to face presentations would have been targeting 
the opportunity to be involved in the process, and outhning how that involvement 
might take place, viz as a facilitator, workmg party member or submitting ideas. Face 
to face presentations would be essential in those agencies where morale was 
questionable. At this stage those individuals wiUing and competent to become 
facihtators would be identified, selected and trained. Again, the agreed mini-
bureaucracy had a unit that could have undertaken this role quhe adequately - the 
Joint Coordinating Committee. 
The next stage would be securing "work unit commitment". The first element of this 
would be a compulsory briefing for all work unh members, that outhned that 
participative redesign was about to arrive in their area and identifying who the 
facihtator for the process would be. The second step would be the establishment of 
work unit objectives for the process by middle and line management in consuhation 
with staflf The third step would be the provision of training in the process to all work 
unit staff. The training would be directed at the communication skills required to 
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participate. This training would allow for a better outcome for step four: the 
identification by the work unh of working party members. 
The next step would be traming the working party members in the skills required for 
the process — the point at which the agreed methodology followed in the exercise 
recounted in Chapters Six to Eight started to disintegrate. Had there been greater 
recognition of all the management literature and a process of cultural change 
management put in place, such as the simplistic one outlined above, the agreed 
methodology would have stood more chance of success as all involved in the process 
would have a better sense of what the aim, intention and rationale of the project were, 
and may have been a little more committed to it. 
9.5 Tango, Waltz or Funeral March 
The approach I outhne above is, I feel, closer to the dance Kanter urges corporations 
both public and private to leam. Had it been the process followed in the 
implementation of participative redesign h would have had the added benefit of 
installing participatory skills in staflf that would enhance the likelihood of continuing 
participation, rather than being seen by them as a one-oflf exercise. The benefits from 
participation, "scientifically known" since the 1930s and Mayo, and rediscovered 
anew in the recent crisis of productivity may have stood a chance of becoming 
institutionahsed had such a process been adopted. As it is, participative redesign was 
seen by the parties in these two cases as a "failed" exercise. Across the public sector 
as a whole the best summary of the success of participative job redesign is perhaps 
the apphcation of the Funeral March ephhet. That it was a failure, at least in achieving 
hs objectives, is highlighted in the broad statement that the most successful element 
of the process had been the 'fostering of a new cuhure on which fiiture reform can 
be based' (r=m26_2/071294 fn quoting from Cabinet Information Paper August 
1993'). 
This document is exempt under Freedom of Information. Application for its release was unsuccessful to 
the second stage of appeal. 
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This designated failure has ramifications for the fiiture of enterprise bargaining in the 
public sector, as that process is predicated on "employee participation" in the 
identification and implementation of measures to enhance productivity. 
In the documentation supporting the Queensland Public Sector's move to enterprise 
bargaining it was stated that: 
[j]ob redesign has been the major avenue for implementing change in the Queensland 
Public Service since 1991 with the process finahsed by June 1993. ... Job redesign has 
been conducted using a participative approach which has involved staff consultation 
at each stage in the process. ... Many changes have been directed towards unprovmg 
the ability of everyone at the workplace to have a say ui their jobs and in the things 
around them that affect their work. ...Enterprise bargaining is a contmuation of this 
thinkmg (Ausfralia: DIR 1993, p20-21). 
In the same document the decision of the Queensland Cabinet (30 August 1993) on 
enterprise bargaining in Queensland Pubhc Sector Agencies is reproduced (Australia: 
DIR 1993, p25). The same triumvirate is responsible for managing the Government's 
enterprise bargaining strategy. The Cabinet decision suggests that two things have 
been leamt from the implementation of participative redesign. The first is the need for 
executive commitment. This finds expression in the statement that: 
Chief executives ... be responsible for ensuring successful implementation of 
enterprise bargaining outcomes within their agency, and that it be incorporated in their 
performance agreements with thefr Ministers (Ausfralia: DIR 1993, p25). 
The second is the need for some form of evaluation of the outcome of the process: 
Relevant agencies will implement arrangements to assess productivity, efficiency and 
flexibility gains ... Performance assessments, including appropriate quantification, 
must be incorporated in the enterprise bargaining agreements (Ausfralia: DIR 1993, 
p27). 
The evidence on the implementation of enterprise bargaining at the moment suggests 
that h is highly likely that, in spite of this learning, the same, unrecognised mistakes 
from the job redesign process will be repeated. 
Hansard (Queensland: Pariiamentary Debates, 26/8/93, p3883) records Liberal 
opposition spokes person on industrial relations, Santo Santoro, as labelling the 
Minister responsible for industrial relations for the Queensland Government as "Matt 
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"Failure" Foley". Mr Santoro claimed the label was deserved as a consequence of his 
inability to implement enterprise bargaining in his own Department (DEVETIR). The 
experience of participative redesign would make wonderful fodder for the opposition. 
The issue is not however, one of failure for the Minister. Rather, h is a failure on 
behalf of the bureaucrat delegated the responsibility for operationalising its 
implementation. This issue of DEVETIR's continuing failure to be the role model for 
industrial relations, prompted one of my respondents to comment on the plight of that 
official: 
I guess if I was him, I'd be feehng a little bit msecure right now. When Goss sits back 
and asks "who was responsible for SEP in the public sector?" — he was. When he sits 
back and asks "who was responsible for banked time in the public sector?" — he was. 
When he asks "who was responsible for enterprise bargaming in the public sector?" 
— he was. I'd be lookuig for a new job if 1 was him. (r=m27/200295). 
9.6 Conclusion 
This Chapter has demonstrated that the two agencies chosen as empirical research 
shes had some remarkable similarities in their approach to the implementation of the 
participative redesign process. Those similarities have allowed the constmction of a 
model of an ideal implementation strategy. That model strategy focuses heavily on 
those areas of my model of empowerment that were missing from the implementation 
of participative redesign in the public service — the building of foundation values, 
from Quadrant 1 ^ > Values; the establishment of skill development processes, from 
Quadrant 3 =» Practices; and, finally, establishing a "welcoming" work unit climate, 
from Quadrant 4 -> Relationships. 
Had such a model been adopted it is likely that the imposed paradigm shift from a 
"control" to a "commhment" relationship with the workforce might have been more 
successfiiUy engineered. As h was, commitment may yet be some distance away. The 
next Chapter explores some of the issues that arise from the bureaucracy's reluctance 
to recognise the necessity for cuhural management and concludes the thesis. 
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RELATIONS? 
This thesis has explored one example of the relationship between the practice and 
theory of labour relations in Australia. In my examination of the implementation of 
the Queensland Govemment's interpretation of the national workplace reform agenda, 
I have shown that the rhetoric of stmctural change in labour relations is a long way 
removed from the reahty of lived workplace experience, at least in the two agencies 
studied. Those two agencies were large formally organised enthies which I have 
suggested epitomise Weber's ideal-type of bureaucracy. They therefore aUow, to 
some extent, the development of generalisations about the likely success of 
superimposing a "commitment" relationship on the existing "control" relationship, in 
the desired transhion to industrial democracy (cf Working Nation). 
Previous research has shown that initiatives designed to deliver industrial democracy 
have been short-lived. Sociological explanation of the occurrence of participatory 
initiatives across time has been founded in the locus of control at the work place. 
Three main perspectives on this issue were discussed in Chapter Three: rational 
choice, neo-Marxist, and post-stmcturalist. Whilst these three perspectives offer a 
different illumination of the issue, they all highlight two important common factors 
— the role of the state and the role of ideology. 
In Chapter Four I outlined the theoretical underpinning of the new ideology — the 
excellence genre, emanating from managerial discourse. The ideology of exceUence 
has been all-pervasive. Like an octopus h has attached itself to hs prey, organisations 
in the public and private sectors, large and small. Organisational language is now 
dominated, as DuGray & Salaman (1992) have observed, by a focus on the customer. 
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The state has picked this up, determined to increase gross national product through 
the mechanism of excellence. The success or otherwise of this venture can be gauged 
through Australia's current account defich over the period during which this new 
ideology has held court (see Table 10.1). 
Table 10.1 Australia's Current Account Deficit 1988-1994 
Year 
1987-88 
1988-89 
1989-90 
1990-91 
1991-92 
1992-93 
1993-94 
Deficit as % of GDP® 
5.1% 
6% 
4.8% 
3.4% 
3% 
5.8% 
4.5% 
Wage Fixing Principle in Place 
Restructuring & Efficiency Principle 
ReshTicturing & Efficiency and Structural 
Efficiency Principle 
Structural Efficiency Principle 
Structural Efficiency Principle 
Structural Efficiency & Enterprise 
Bargaining Principles 
Enterprise Bargauoing Pnnciple 
Enterprise Bargaining Principle 
®Source: OECD Economic Outlook 1987 to 1994, based on December figures 
From Table 10.1 we can infer that stmctural eflBciency and the ideology of excehence 
may have played a part in slightly reducing the current account deficit. However, 
when these figures are contrasted with those presented in Chapter One Table 1.2, 
(p.4) h appears that this order of shift in defich is a normal part of economic cycles. 
Yet the ideology of excellence has been persuasively and pervasively supported. 
10.1 The State and Ideology 
The contemporary situation is that the Australian state has played a significant role 
in establishing an ideology conducive to worker participation in the day to day 
organisation of working life. Whether that ideology is being used in an exploitative 
or empowering context is a debate that has not been addressed here, as it is my 
contention that the very stmcture of the existing control relation is antagonistic to 
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the installation of work place democracy. My concem has been to show how the 
ideology of a relationship between worker and management based on "commitment" 
and "participation" may surmount the reality of the extant control relation in a large 
formally administered organisation. 
The rhetoric supporting the new ideology, emanating from managerial, state, 
employer and union discourse would have us beheve that the new dance is 
appropriate for all organisations, large and small, public and private. The evidence 
presented here suggests that it may well be that the change required to support the 
introduction of commitment and participation is far greater in large organisations, still 
clinging to tradhional bureaucratic stmctures and values, than h is for small 
organisations who have greater capacity to be more "nimble on their feet" (cf Kanter 
1990). 
In the public sector there is the added difficulty of "Government" as an absentee 
employer. Absentee is used in the sense that Cabinet is in effect removed from the 
everyday business of hs departments, reliant on advice from hs "public servants". 
The capacity for Cabinet to be misled as to success or failure of industrial relations 
initiatives, be they designed to achieve increased efficiency and effectiveness or 
introduce worker participation, is a significant consideration which separates public 
sector employment from private sector employment. It is in this sense that Sinclair's 
(1991) concems about the unrelentmg accommodation of private sector prescriptions 
for performance should be read. 
What becomes intriguing in this context is the cyclical implementation of industrial 
democracy initiatives in public sector employment. Experimentation in the public 
sector has been rampant and well documented both here in Australia and overseas. 
It is as though government seeks to "lead by example", adding support to Kelly & 
Clegg's (1989) concerns that society is not yet ready for industrial democracy. This 
is especially so when the exemplar provided by government fails to deliver on its 
promise. 
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At the start of this thesis I asserted that the Australian experiment was somewhat 
unique in terms of both its scale and its state support. Internationally we are now 
witnessing a broadening of state involvement in the encouragement of work place 
participation. In Canada, what has been described by one commentator as 'ground-
breaking work' (Black 1995[see footnote 1]), bears a remarkable similarity to the 
exercise undertaken in the implementation of stmctural efificiency in the Queensland 
public service. In January 1995 the Saskatchewan Govemment established joint 
union management committees in each of its departments and agencies. At the 
training program provided for these committees. Minister Mitchell, the official 
responsible for public sector bargaining is reported as saying: 
[o]ne resuh of the parties' efforts to establish a more positive relationship is that a 
greater number of employees are coming forward to be involved ... These people want 
to participate in building something positive. They want to carry into their workplaces 
the interdependence and cooperation that they expenence in their communities. Their 
involvement will result in stronger govemment departments... . (Speech Transcript -
Saskatchewan Public Service Commission 1995)'. 
One of the reasons given for the estabhshment of these joint consultative committees 
was that it was a sign of progress, of moving on from outdated management 
practices. More importantly, it allowed for a 'variety of skills and abilities to be 
brought to bear on the resolution' of problems (Speech Transcript - Saskatchewan 
Pubhc Service Commission). Saskatchewan has oflBcially embraced the "commitment" 
paradigm in its desire to bring about a 'transformation of the way in which 
govemment services are delivered' if the speech of Minister Mitchell is to be taken 
at face validity. 
America has also embraced state support of increased workplace participation 
through empowerment. The 1994 Commission on the Future of Worker Management 
Relations (the Dunlop Commission) put forward recommendations that have the 
potential to build a 'fundamentally new labor and employment policy' in America 
(Kochan, forthcoming 1995). The brief of the Dunlop Commission was to identify 
' This transcript was made available to subscribers to the Internet discussion group "lERN-L" (at lERN-
L@ube.ubalt.edu). Don Black of the Saskatchewan Public Service Commission posted the information 
(dblack@leroy.cc.uregina.ca). 
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new arrangements for enhancing workplace productivity through cooperative and 
participative practices, and indicate what state support might be needed to 
institutionalise their recommendations. As Kochan outlines, one of the principal 
conclusions was that national policy should support employee participation through 
changes to the National Labor Relations Act. In his "Blueprint for Action" he 
recommends that 'the obvious first step is to enact the changes in law and to 
authorize the administrative experimentations' (Kochan forthcoming 1995). the 
similarities here to the Australian workplace reform agenda supported by the wage 
principles are self-evident. 
The issue of potential worker apathy to these initiatives, evident in the two case 
examples here, has been pre-empted by the findings of the Worker Representation 
and Participation Survey (Freeman & Rogers 1994). This survey was based on a 
sample of 2,408 respondents. It found that there were 'four major gaps between what 
is and what should be for American workers' (Freeman & Rogers 1994, p.h). Two 
of those gaps exist in the experience of the two agencies studied in this thesis. The 
first is a gap in tmst, the second in participation. (The other two gaps found in the 
Freeman and Rogers study were representation and legal protection). In reporting on 
the first of these two gaps Freeman and Rogers note the harmful influence of 
corporate restmcturing on tmst relations (cf Kanter 1990). The experience in the 
TAFE division springs to mind. In relation to the second gap, participation, they note 
that ahhough employee mvolvement programs are relatively prevalent, covering 31% 
of ah workers in their sample, the topic of that involvement does not allow workers 
to have a say in training issues or m work design issues — two areas traditionally the 
domain of managerial prerogative. Their survey found that 77% of managers and 
83% of workers felt that the employee involvement programs would be more 
eflFective if employees were given greater say in mnning the groups (including having 
input into training and work design issues) (Freeman & Rogers 1994, p22). These 
two areas were the fiindamental basis to the Queensland Govemment's participative 
redesign exercise. 
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Two nations, on the other side of the worid, appear to be following the lead set by 
Australia. The irony is that they are introducing these schemes just as we are facing 
the demise of employee participation for yet another time, with increasing industrial 
unrest as enterprise bargaining fails to deliver on the promise of enhanced 
cooperation through employee participation. It is apparent from our experience in 
Australia that state support, through legislation, is a necessary but insufficient 
condition for a paradigmatic shift in labour management relations. We need too, the 
generation of values, stmctures, practices and relationships which support the 
delivery of that paradigmatic shift from control to commhment. 
10.2 Future Research? 
This thesis raises as many questions as it sought to answer. Three of the more 
obvious relate to change management, worker apathy, and managerial resistance all 
evidenced in this study. If we "know" that cultural change is required to support any 
workplace change initiative, why is there a reluctance to embrace a formal cultural 
change management program? If we know that worker support is essential why is 
worker apathy to something deemed good for them so prevalent?. If we know that 
synergy can surmount amazing problems why is it that managers and supervisors cling 
to control and authority?. 
While sociology focuses on the "control" relation, subordinated by caphal/labour 
exploitation frameworks, it is unlikely that a fresh perspective on these problems will 
be forthcoming. The problems facing the installation of industrial democracy require 
thinking outside the frame. This thesis has sought to identify a potential avenue for 
thinking outside the frame in hs focus on reconciling the power relation between 
caphal and labour in a bureaucracy to that required for industrial democracy. 
These questions require an interdisciplinary approach, touching as they do on 
sociology, psychology, industrial relations, management and public administration. 
They requhe both a quahtative and quanthative response. If we sought an answer to 
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them we may well be able to meet the goal for Austraha as a leading example of a 
social democracy as envisioned in Working Nation. 
As Dow (1993) reminds us however, 'industrial democracy constitutes a 
development of the democratic impulse beyond social democracy' (1993, pl6). The 
activities that we bear witness to now, under the guise of employee participation, are 
stepping stones to a different fiiture. Stepping stones are not always stable, they are 
often slippery, and worse still often disappear under the surface being crossed, 
causing a pause in progress. The history of participative employment practices 
appears to reflect an attempt to install ever bigger stepping stones, whh this last 
attempt through the stmctural eflBciency principle being the biggest stepping stone on 
the journey towards industrial democracy yet seen. If sociology can assist in 
answering the questions raised by this thesis the next stepping stone may be the last. 
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Appendix 1 Regional Districts Queensland Police Service 
Appendix 2 Participative Redesign Questionnaire DEVETIR 
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Appendix 2: Participative Redesign Questionnaire DEVETIR 
COLLEGE OF TAFE 
JOB REDESIGN 
QUESTIONNAIRE 
6 APRIL 1993 
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FOREWORD 
This questionnaire has been developed by the College of TAFE Job 
Redesign Working Party m an endeavour to gather relevant mformation to 
assist with the job redesign process. 
The questionnaire seeks mformation about the equipment you use, the 
activities you currently undertake, the organisation and its administration, 
your skills and knowledge, and how you feel about your job. 
It would be appreciated if all non-teaching staff could complete this 
questionnaire and return it to your job redesign representative by Wednesday 
14 April 1993. 
The representatives on the working party are as follows: 
Cleaning Team 
College Educational Assistant Team 
Administration Team 
Library Team 
Stores Te^ ^m 
Maintenance Team 
Team 
Executive Team 
The information gathered from the questionnaire will be analysed by the 
Working Party and reported back to staff in accordance with the requirements 
of the job redesign process. 
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PART A - PERSONAL DETAILS 
NAME: 
POSITION nTLE: 
TEAM: 
1. Please list your Major Duties/Responsibilities: 
m 
(c) , 
(d) 
( e ) . . . » . , . , 
(0 
(g) 
(h) 
(i) , . . 
m 
© 
w 
, - » * • • * • • * • • • * • ) * * 
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2. Do you have a position description for your job? 
Official TAFE position for your job 
Local College duty statement 
Personal duty statement. 
I , Are the duties listed in Question 1 above, consistent with those listed in 
any of these position descriptions? Please explain the differences if any. 
Phd Thesis 
Debbie Kellie 
University of Queensland 
Page 336 
Structural Efficiency in the Queensland Public Service 
Appendix 2: Participative Redesign Questionnaire DEVETIR 
4, Please list any suggestions you have for changing or clarifying your 
position description. 
5. How has your job changed since you were employed? What do you do 
now, that you did not do then? 
i. What would you change most about your job if you had the 
opportunity? 
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- 4 -
?* What career path options do you see from your present job? 
8. What barriers do you see to career path moves? 
9. What suggestions could you make for improving career options? 
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PA]RT R - ANALYSIS OF EOIJIPMENT & WORK PROCESSES 
1. EQUIPMENT 
(a) Please provide details of the equipment you currently use to 
perform your job: 
(b) Please provide details of the materials you currently use to 
perform your job: 
(c) What problems/inadequacies do you have with such 
equipment/materials? Please list. 
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(d) What do you beheve are the advantages that this 
equipment/materials provide to you in your job? Please list. 
(e) What problems/madequacies, if any, exist m your work area 
which relate to the provision of the Workplace Health & Safety 
Act. Please hst. 
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2 . WORK PROCESSES 
• > ' ^ 
Please rate yourself in relation to the current job you perform by ticking 
the appropriate box for each question. Refer to the attachment for 
further details on each question. 
1. ELBOW ROOM 
How much flexibility do you have in the way you do your job? 
NONE JUST ENOUGH TOO MUCH 
2. RESPONSIBILITY 
Do you feel the decision-making responsibihties of your position 
are appropriate? 
T O O L m L E JUST ENOUGH TOO MUCH 
3. LEVEL OF VARIETY 
Do you consistently have sufficient variety in your work to avoid 
boredom and fatigue? 
NOT ENOUGH JUST ENOUGH TOO MUCH 
4. D E S I R T ^ L E FUrURE 
Will your job provide you with opportunities for your personal 
career development? 
NONE JUST ENOUGH TOO MUCH 
RECEIVING INFORMATION 
Do you feel you are receiving enough information about matters 
which affect your job, team, college or department? 
NONE JUST ENOUGH TOO MUCH 
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PRESSURE 
How much pressure are you placed, under in your job? 
NONE 
7. 
NEVER 
JUST ENOUGH TOO MUCH 
MUTUAL HELP 
Do you find your colleagues assist you when needed? 
SOMETIMES ALWAYS 
8. LEVEL OF EXPRESSION 
(a) Aj-e you allowed/encouraged to give your views on matters 
which affect your section? 
NEVER SOMETIMES ALWAYS 
(b) Are your views given fair consideration by the decision 
makers? 
NEVER 
9, 
NONE 
SOMETIMES ALWAYS 
FEEDBACK 
How much feedback do you get on your job performance? 
SOME ENOUGH 
10, CHANCES TO LEARN/DEVELOP SKILLS 
What are the opportunities available to leam and/or develop skihs 
at work? 
NONE O.K. VERY GOOD 
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11. CURRENT SIOLLS 
How much use is your current job making of relevant existing 
skills? 
NONE O.K. FULLY USED 
12. MEANINGFUL WORK 
How important is your work to the efficient operation of the 
College? 
UNIMPORTANT O.K. ESSENTIAL 
13. PHYSICAL ENVIRONMENT 
Is the workplace comfortable enough? 
UNSUriABLE O.K. VERY GOOD 
14. EVEN WORKLOAD 
Is the workload evenly spread in your team? 
UNEVEN O.K. VERY EVEN 
15. JOB SATISFACTION 
Despite any of the above answers, as a whole, are you happy 
and/or satisfied in your job in its current form? 
HATE FT O.K. LOVE IT 
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JOB SATISFACTION RATING 
EXPLANATION 
1. Put a cross in one square only. If your answer can vary dei>ending on 
your workload then estimate an average score. 
3» The 'optimum' score - those which uadicate that no major problem exists 
- are Usted below. 
3, The optimum scores are worked out on the basis of the left-most box 
equalling 1 and the right-most equalling 7. 
DEFINITIONS 
1. ELBOW ROOM (4) 
The sense that you are largely your own boss. You are responsible for 
your own work and the boss is not continually breathing down your 
neck. Not so little direction, however, that you just don't know what to 
do next. 
2* RESPONSIBILITY (4) 
Are you perhaps being supervised or do you perhaps have so much 
responsibihty that you feel stressed? 
3. LEVEL OF VARIETY (4) 
Has your job enough variety to allow you to avoid boredom and fatigue, 
or is there so much variety that you can't give your full attention to 
individual tasks? 
4» DESIRABLE FUTURE (4) 
Will your job provide you with opportumties for personal development? 
It is a dead end job or will it open up prospects for the future? 
S, REGULAR INFORMATION (4) 
Are communication lines open between you and your 
subordinates/supervisors so that you feel that you are mformed about 
what is going on in your work place? 
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6. PRESSURE (1-4) 
If you are under no pressure, and are happy with that, then put your 
cross m the 'just enough' box. If you are always imder a lot of 
pressure, but are happy to work that way, then also put your cross in 
the 'just enough' box. 
7. MUTUAL HELP (7) 
This factor varies from the situation where no-one will Uft a finger to 
help another, the 'I'm ah-ight Jack' attitude, to the situation where 
every member of the group is aware of each other's wants and needs 
and is prepared to help out at any time. 
8. LEVEL OF EXPRESSION (both 7) 
(a) Are your views heard or not even asked for? 
(b) If they are asked for, do you feel they are given full consideration 
where possible? 
9. FEEDBACK (7) 
Feedback needs some feedback at some time on their performance, 
whether good or bad. This need is too often left unaddressed by 
supervisors. 
10. CHANCES TO LEARN (4-7) 
What are the opportunities available to you to leam more about your 
job and other jobs in your work group? 
11. CURRENT SKILLS (4-7) 
As stated. 
12. MEANINGFUL WORK (4-7) 
Do you see your job as important for the efficient operation of the 
organisation? Does anyone else benefit from you doing your job? Could 
the job be done as well by a trained monkey? 
13. PHYSICAL ENVIRONMENT'(4-7) 
Consider such factors as: furniture, noise, number of people, people 
traffic, OH&S risks, etc. 
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14. EVEN WORKLOAD (4-7) 
Does one area or one person always do too much or too httle work, or is 
the work evenly spread? 
15. JOB SATISFACTION (4-7) 
Finally, do you hke your job? 
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This next section is for you to analyse each of your major duties, as 
listed on Page 1, to a maximum of four (4) or five (5). 
Processes/steps taken 
on an average day to 
perform this duty 
Problems met with this 
process, if any 
Suggestions to improve 
the current situation 
Strengths in this duty or task: 
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PARTC - ANALYSIS OF ORGANISATION & ADMINISTRATION 
What do you believe are the strengths and weaknesses of the seh 
managing team structure within the College? 
(a) Strengths: 
(b) Weaknesses: 
2. Who do you consider are the key decision makers within the College? 
To what extent are you involved in contributing to decisions that effect 
you and how you do your job? 
Always involved 
Sometimes involved 
Never involved 
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4. Please describe the major problems that you beheve the College has in 
each of the following areas. Please list any other problems that you 
beheve the CoUege has in part (h). 
(a) Staffing 
(b) Finance 
(c) Communication 
(d) Teams 
(e) Policies 
(f) Decision Making 
(g) Administration 
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(h) Other 
5. What aspects of the College and its operations would you like to change? 
6. What aspects of the College and its operations would you hke to retain? 
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PARTD - SKTTT.S ANALYSIS 
1. Please provide details of the knowledge and skiUs you currently have? 
e.g. - computer skills, admin skills, knowledge of stores, cleaning, etc. 
Also indicate by ticking the appropriate box whether you use these skills 
in your current job, and how these skiUs were obtauied? 
Knowledge and Skills 
(a) 
(b) 
(c) 
(d) 
(e) 
(0 
(g) . 
(h) 
(i) 
(J) 
(k) 
0) 
USE OF SKILLS 
Used in current 
job 
Not used in 
current job 
HOW SKn.LS WERE OBTAINED 
By Formal 
Education & 
Training 
By on the 
Job Trainmg 
Self Taught 
2» Please provide details of any additional formal or informal training, 
education or development you would like to receive. (Refer to your 
professional development plan.) 
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